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Abstract
The thesis explores the changing role that family support and social casework 
have played since the time of the Poor Law, and places these changes within the wider 
child care policy context. It highlights the importance of the Children Act 1989 to the 
recent development of support services for families. It argues that placing family support 
services within a framework ensures that services are developed to meet identified needs, 
and assists in mapping and evaluating those services. The thesis contends that it is vital 
for families to receive structured support since poverty has such a destructive impact on 
children and family life. The community development dimension of family support is 
seen as being important particularly in respect of open access support, as are the 
participation and empowerment of users. Listening to and acknowledging the rights of 
children are identified as key challenges for the future. The thesis reviews the evidence 
for the effectiveness of family support and social casework . It explores methodologies 
adopted in evaluating such services. The thesis reviews the process of establishing a 
community-based children resource centre in an economically and socially deprived 
community. Adopting a case study approach in order to evaluate the impact this 
initiative had on the local community. This case study highlights a series of key issues 
such as funding, political support, and involvement of the community and statutory 
agencies. The need to provide evidence to show the effectiveness of support services 
leads one to consider the relevant issues and difficulties, including an argument for 
considering randomised control trials, and more longitudinal research studies. An 
evaluation of the Resource Centre is considered. The thesis concludes that community 
based, open-access services are highly valued by users and provide an important support
to families under stress, that social casework must play a key role in assessing need and 
in maximising access to family support provision, and that in order to be effective, 
preventive and family support services need to be developed within a local multi-agency 
strategic framework,
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From the Elizabethan period onwards, the state has acknowledged the need for 
families struggling to care for their children to receive some degree of support, if only 
as a means of avoiding deeper and more protracted problems in the future. The 
preferred model of family support has changed radically from era to era in response to 
changes in society and in wider ideologies. At different times the issue has been tackled 
by: providing refuges (for example, the workhouse); financial support via charitable 
grants and income support strategies; the state looking after children where the family is 
seen to be unfit or struggling; providing practical and emotional support directly to the 
family. Each of these approaches has at times enjoyed prominence, and received the 
greatest share of state and public attention and investment. Notwithstanding this range 
of interventions, large numbers of children in the UK still live in poverty, looked after 
by local authorities or living in families who are struggling to care for them adequately 
and safely.
At a social policy level there are currently three main approaches to providing 
support and assistance to children and families. The first is financial support provided 
to families via mechanisms of the state such as the payment of benefits and family 
friendly taxation policies. The second is (via) social work support, defined for the 
purpose of this thesis as meaning social casework carried out primarily by social 
workers employed in local authority social services. The third approach is referred to as 
'preventive' family support and is provided by a plethora of agencies, both statutory and 
voluntary. The first of these approaches in discussed in Chapter Five. It is my view 
that the second approach, i.e. social casework, has failed adequately to protect and 
promote the children for which the local authority has a responsibility. This is partly
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because social casework has failed, particularly in recent years, to gain the respect and 
credibility of government and therefore has not received the funding it requires to be 
effective. Its effectiveness has also been undermined by a tradition of operating 
independently of other statutory agencies and providers of family support. It is my view 
that preventive family support services are much neglected by social services. That 
their track record gives grounds for greater confidence that these services are able to 
assist families more effectively than traditional social casework intervention.
The first research objective of this thesis is to explore the distinction between the 
two approaches, social casework and preventive family support within a changing 
legislative and policy context. In addressing this first task, the thesis reviews the 
historical development of social work from its early beginnings in the nineteenth 
century (with its emphasis on assisting the deserving poor) up to the present day (with 
its emphasis on social care). Issues pertaining to social work and some of the difficulties 
the profession currently faces are discussed. The thesis outlines the definitions and 
principles of family support, explores the various approaches by which children and 
families in need are supported, and attempts to identify what interventions have proved 
effective. Its second research objective is to explore the interrelationship of social work 
and family support and attempts to identify what approach or approaches achieves the 
maximum benefit for children and families. This task involves reviewing available 
evidence, mainly from the UK and the United States, as to what appear to be the most 
effective ways of providing such interventions. The hypothesis underpinning this 
examination is that family support services provide greater protection for children.
One major aim of this thesis is to review the process of establishing a 
community-based children resource centre in an economically and socially deprived 
community in the South Wales valleys. It adopts a case study approach in order to
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evaluate the impact this initiative had on the local community, and to seek evidence for 
the effectiveness of this approach in tackling social disadvantage. The thesis explores 
the strengths and weaknesses of this approach to supporting families, an approach that 
did not fit with the prevailing government agenda of the time which questioned at an 
ideological level the very notion of society and communities. With its emphasis on the 
individual, the government saw struggling families as 'failing families' who had only 
themselves to blame for the difficulties they were facing. This view of society was not 
shared by all, and some local authorities (particularly those controlled by Labour) were 
more supportive of the principles embodied in the welfare state and more willing to 
support children and families in need.
The thesis examines the arguments and evidence presented in order to obtain the 
resources necessary to establish the Resource Centre. The efforts made to involve 
parents from the local community and other key agencies are explored against what is 
now deemed to be good practice in empowering communities to set their own agenda. 
It also explores the political and social policy context prevailing at the time the project 
was established in the 1990s, both at a local level (including the local authority) and at a 
national level when the influence of Thatcherism was at its height. This is compared 
with the current social policy context being developed by New Labour with its emphasis 
on adopting a 'middle way'
The third main task of the thesis is to understand the relationship between the 
differing approaches to supporting families within a changing social policy and political 
context. Services available to families are reliant on political will and support at a 
national level to provide the necessary legislative framework and resources required by 
those charged with implementing any new service or development. In addition, the 
service provider chosen by the state (often local authorities in the case of children are
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concerned) has to be engaged and won over if the new legislative requirements are to be 
fully and effectively implemented. This process can be cumbersome and bureaucratic.
Even when all stakeholders are in agreement with the changes and intended 
outcomes, the implementation of new developments is often slow and partial. When the 
supporters of differing ideologies are involved, any new legislation or social policy 
initiatives introduced by the government is unlikely to be fully or effectively 
implemented, even when backed up by the force of legislation. This was very much the 
case during the Conservative years 1979-1997, with the Institute of Economic Affairs 
and the Conservative government on the one hand, and Labour controlled local 
authorities and the major child care charities on the other.
The passing of legislation by Parliament does not necessarily mean that it 
entirely reflects the government's prevailing attitudes and values. The Children Act 
1989. as outlined in Chapter One, is a good example of this (DoH 1989). Gaining all- 
party support, it brought up to date a raft of child care law and was seen as an 
enlightened piece of legislation. The main problem faced in implementing it was that it 
gave local authorities many duties and responsibilities which in the main they 
welcomed, but did not provide the necessary funding to enable those duties to be fully 
and effectively fulfilled. At the same time the government pursued an alternative 
agenda of cutting public expenditure by reducing a range of benefits to families. This 
resulted in a very large number of children being plunged into poverty, the very group 
that the Children Act 1989 was intended to assist.
The thesis explores the events and debates that influenced and shaped official 
policy in respect of children and families, and the legislative changes that followed. It 
considers the links between the stresses faced by families and the wider structural 
influences in society which can often have destructive impact on the ability of families
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to care appropriately for their children. Hence it explores the impact on families and 
communities of issues such as poverty, social and economic regeneration of 
communities, social exclusion and the social policy changes introduced by New Labour. 
The thesis concludes with a review of how social work and family support services 
could relate more effectively, an issue which needs to be addressed if the needs of 
children and families are going to be fully met.
To appreciate fully the development of family intervention services, an 
understanding of the legal and social context is essential. Chapter One maps out the 
main legislative changes from the mid nineteenth century (and the period of the Poor 
Law) to the passing of the Children Act 1989. The prevailing Victorian attitude of 
saving children from their families was an understandable preoccupation given the level 
of poverty and destitution, particularly in London and other cities as described by Booth 
(1902) and others. The main focus of Chapter One is primarily the post-war period, the 
passing of the Children Act of 1948. and the setting up of Children's Departments, 
which for many was seen as the beginning of social work with children and families 
(DoH 1948).
The thesis maps out the trends and events that helped to shape changing 
legislation, policy, and practice in respect of children and families. The impact of a 
succession of high profile child protection inquiries which began with the inquiry into 
the death of Maria Colwell (DoH 1974), cannot be overestimated. Apart from raising 
the profile of the need for society to protect its children, such inquiries had a serious and 
adverse effect on the image and credibility of social work and social services in 
particular. This image no doubt contributes to the criticism of social workers made by 
successive governments and politicians, and to the real problem that social work 
currently faces in attracting and retaining experienced child care social workers.
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Chapter One also outlines the debate which took place during the 1980s and 
which was fuelled by a succession of reports and research publications (DoH 1995), 
which indicated that too great an emphasis was being given to child protection work 
whereas greater prominence needed to be given to developing preventive work with 
families. This debate eventually led to the passing of the Children Act 1989, an act 
which enshrined in legislation the need for local authorities to promote the welfare of 
children in need via the development of preventive services.
Chapter Two outlines the raft of initiatives, measures, and legislative changes 
which continue to place children high on the political and local authority agenda that 
have been introduced by government, and more recently in Wales by the National 
Assembly for Wales (now the Welsh Assembly Government), since the passing of the 
Children Act 1989. The proposals, implications, and outcomes of the more recent 
inquiry into the death of Victoria Climbie are considered (Laming 2003). The chapter 
also describes attempts by the government and the National Assembly for Wales to 
apply the public services modernisation agenda to the sphere of services to children. By 
introducing performance indicators via the Quality Protects Programme in England and 
the Children First Programme in Wales, they required local authorities to monitor the 
outcomes for children for whom they had a responsibility. For the first time local 
authorities were held to account for the impact that their services were having on the 
lives of children in need.
Chapter Two describes the Best Value regime introduced in 1999. This requires 
local authorities to review all service provision as a way of improving the efficiency and 
effectiveness of services. The impact of this approach within children's services is 
commented upon, as is the development of Benchmarking Clubs. Benchmarking is an 
exercise by which services provided by similar organisations can be compared in
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respect of quality and performance. As the Best Value process within Welsh local 
authorities came under increased criticism both for cost and the bureaucracy involved, 
more in-house auditing of services has been introduced under the umbrella of the Wales 
Programme for Improvement. The local authority policy context in respect of 
children's services is also outlined in Chapter Two, as are the policy developments 
following the implementation of the Children Act 1989. The requirement on local 
authorities to develop Children's Services Plans and the implications for service 
planning in the local authority concerned in the case study are mapped out. Chapter 
Two also looks at the changing policy stream under the New Labour administration and 
considers the emerging Welsh agenda.
Chapter Three maps the development of social work and particularly social 
casework from the early part of the nineteenth century to the present time. It discusses 
its origins in the array of charitable organisations that were springing up during 
Victorian times in response to the recognition of high levels of poverty and deprivation 
in London and other cities. The chapter reviews the slow progress that the social work 
profession has made in gaining public recognition and regard, and identifies current 
issues that need to be addressed if social work is to fulfil its true potential for assisting 
children and families. Chapter Four contains a review of key issues pertinent to family 
support, including community development, user involvement, and children's rights. If 
family support services are to be evaluated, there needs to be clear understanding as to 
what is meant by that term. Various definitions of need are explored and various 
planning models outlined. Issues such as the involvement of communities and the 
empowering of users are discussed.
Chapter Five examines trends in respect of poverty, including consideration of 
how far New Labour has achieved its stated aims of eradicating child poverty within the
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next twenty years. The chapter also explores the policy shift towards families and those 
who experience social exclusion as New Labour moves into its second term of 
government. Statements of intent to eradicate child poverty over a twenty year period, 
the development of such initiatives as Sure Start and On Track and the economic 
regeneration strategies in England and Wales, all show an encouraging policy shift (by 
the government) towards communities and families in need. The concepts of social 
exclusion and community development within a community regeneration context are 
reviewed, as are the various government initiatives to promote social inclusion. The 
empowerment of community residents is now being recognised as a key element in the 
successful implementation of regeneration strategies. Its various strands and variations 
are explored in this chapter
The evidence for the effectiveness of family support and social work 
intervention (across a continuum of needs and groups, from early years and day care, 
social casework and family centres) is explored in some depth in Chapter Six. The 
chapter highlights the many difficulties experienced in reaching clear conclusions about 
effective practice. Some longitudinal studies have been undertaken, the most well 
known being the High Scope Pre-School Perry Project. These indicate that early 
intervention with both the child and the parent results in significantly more positive 
outcomes for the child, particularly in early years (Berrueta-Clement 1984). Although it 
is recognised that more needs to be done in completing longitudinal studies in this 
country, the government appears convinced that early intervention in the lives of 
children in need can reap long-term rewards. This can be seen in the range of 




Chapter Seven examines the research methodologies available to the social 
researcher. It describes and justifies the methodology adopted within the thesis. This 
involves a tripartite approach, with an extensive literature survey, review of key 
documents, and selective fieldwork interviews with key individuals involved in the 
Resource Centre. The difficulties experienced in evaluating the impact of the Resource 
Centre are also explored. Chapter Seven also highlights the importance of evaluating 
and monitoring the impact and effectiveness of differing approaches to family 
intervention, as well as the various methodologies that can be adopted. Much of the 
early research findings, particularly in respect of social work intervention, was very 
challenging. There was little evidence for positive outcomes (Mullen and Dumpson 
1972, Fischer 1978). This led to much questioning as to the methodologies that needed 
to be adopted if research findings were to achieve widespread credibility. Arguments 
favouring a randomised control trial approach are covered in some detail. There is 
some consideration of a growing interest in services based on 'evidence based practice'. 
This is as shown by the existence of the Centre for Evidence-Based Social Services, and 
the Barnardo's' 'What Works' series of publications. The recently established Social 
Care Institute for Excellence (Scie) highlights the interest the government is now taking 
in the provision and effectiveness of social care provision. One of the key priorities for 
Scie is the inclusion of users in all aspects of evaluating services: their views are seen as 
essential if social care provision is going to meet their needs.
Chapter Seven includes an attempt to evaluate the impact of the Resource 
Centre and outlines the difficulties faced in undertaking this exercise retrospectively. 
Reference is made to annual reports provided by the project, including consultation with 
parents and young users of the centre. As part of the field work, a limited number of 
interviews took place with parents involved in the Resource Centre, with representatives
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of key statutory agencies, and with Centre staff. It describes and justifies the 
methodology adopted within the thesis. This involves a tripartite approach, with an 
extensive literature survey, review of key documents, and selective fieldwork interviews 
with key individuals involved in the Resource Centre. The difficulties experienced in 
evaluating the impact of the Resource centre are also explored.
Chapter Eight reviews the process and main events in setting up a community- 
based family support provision referred to as the Resource Centre. It considers how the 
Resource Centre was established, together with the various problems that were 
encountered and resolved. This involves detailed consideration of
  the political context of the exercise
  the efforts to develop a partnership with an independent provider from 
the voluntary sector which would both assist in the funding and front the 
management of the project
  the involvement of parents from the local community
  the problems experienced by the community, placed in the wider context 
of the economic decline of the South Wales Valleys following the 
demise of the coal industry.
The final Chapter reaches some conclusions about family support and social 
work and their interdependence. It outlines the characteristics that need to be present if 
such services are to be valued and/or effective. Finally, some key policy issue are 
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CHAPTER ONE FROM THE POOR LAW TO 1989
An investigation and discussion of the events, developments, and legislation 
which impacted on support to families from the times of the Poor Law to the 
introduction of the Children Act 1989.
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CHAPTER ONE FROM THE POOR LAW TO THE 1989
The Poor Law System
In the UK preventive services to families are currently seen as being primarily 
about supporting children and young people within their families. For example, one of 
the goals for support services is preventing the unnecessary removal of children into 
local authority accommodation. It has taken over 150 years of fierce debate and 
discussion to achieve acceptance of this need for family support services.
The basis for pre-war welfare services, including those to children, was 
embedded in the principles of the Poor Law Amendment Act of 1834. This allowed for 
Poor Law Guardians to provide services to various groups requiring assistance 
(children, the old, the sick, the handicapped) through the medium of the workhouse. 
Prior to 1834 the existing regulations were based on the Poor Law of 1601 (Poor Law 
1601) which had been enacted to meet a different set of conditions. It had placed the 
responsibility of looking after the poor on each ecclesiastical parish, and the 
parishioners who met as a Parish Vestry discharged this duty. The Vestry determined 
the poor rate, with all ratepayers paying according to the value of their property. The 
practice of dispensing 'out-relief to pauper families allowed them to stay in their own 
homes, as opposed to entering the workhouse. As such, it could be regarded as a 
preventive measure.
This approach was strongly condemned in the Report of the Royal Commission 
established in 1832 to investigate the operation of the Poor Laws. It subsequently led to 
the Act of 1834. The new act was hurriedly passed by Parliament out of concern over 
the rising cost of supporting outdoor relief to the poor out of the local poor rates. The 
practice of 'out-relief to poor families had increased substantially during the early 
1800s as the cost of in-door relief such as workhouses was becoming more expensive.
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Many of the 'deserving poor' - the old, young children, and one-parent families - had 
the security of regular payments from the parochial pension list. Some attempt was 
made to see that pauper children might later leam a livelihood, either through teaching 
them a trade in the workhouse or through apprenticeships outside it. Digby suggests 
that the growth of the provision of social welfare during the closing years of the old 
Poor Law meant that some parishes and unions approximated to a welfare state in 
miniature (Digby 1982).
By 1830 the progressive increase of pauperism nationally and the vast human 
problems created by rapid industrialisation placed excessive burdens on parish Vestries, 
which were never intended to deal with poverty on such a scale or of such complexity. 
The Royal Commission's Report into the working of the Poor Law, published in 1834, 
condemned a system which relieved mere poverty rather than absolute destitution as 
both morally and economically disastrous. The Report concluded that 'the great source 
of abuse was outdoor relief afforded to the able bodied on their own account, or on that 
of their families. This is given either in kind or in money' (Royal Commission 1834). 
The Report reasoned that the handing out of money encouraged people to laze instead 
of work and, moreover, was a heavy burden on public funds.
The two authors of the Report, Edwin Chadwick and Nassau Senior, have been 
much criticised by historians for adopting a blinkered approach which caused them to 
select evidence in favour of their own views. Blaug describes the report as a 'wildly 
unhistorical document' and a 'wildly un-statistical one' (Blaug 1964, 243). He further 
contends that evidence presented to the Commissioners was ignored when it challenged 
pre-determined conclusions. Tawney impaled the Report on the phrase 'brilliant, 
influential and wildly unhistorical' (Tawney 1926, 211). One commentator referred to 
the Report as 'that ruthless piece of legal economic coercion' (Hobsbawn 1960,124). 
The conclusions of the Commissioners were swiftly translated into what is considered
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one of the most important pieces of social legislation in the nineteenth century, The 
Poor Law Amendment Act 1834 (Poor Law Commission 1834).
The intention of the Act was to maintain at all costs the twin principles of 
'national uniformity' and 'less eligibility' for all classes of pauper. The new regime 
stipulated that the able bodied would receive their keep only on condition of entering 
the workhouse. Within these institutions conditions were to be made as severe as 
possible (including the separation of husbands and wives, the loss of the vote, and the 
compulsory undertaking of irksome tasks). The objective was to deter applications and 
push people into employment. It was hoped that this would secure the purpose stated in 
the Report of the Royal Commission that:
'His (the pauper's) situation on the whole should not be made really or 
apparently so eligible as the situation of the independent labourer of the lowest 
class, thus maintaining the deterrent effect of the workhouse'. 
(Royal Commission 1834,335)
Under the system it was not sufficient merely to be poor to qualify for relief the 
able-bodied actually had to be destitute. The mechanism for distinguishing between 
these two situations was to be the workhouse. This institution was to be the only 
method of relieving the adult able-bodied poor, and its conditions were to be a deterrent 
in that they were 'less eligible' (or 'less attractive') than those enjoyed by the 
independent labourer. 'That the condition of the paupers shall be in no case so eligible 
as the condition of persons of the lowest class, subsisting on the fruits of their own 
industries' (Royal Commission 1834, 64). The workhouse would thus be a self- 
operating test, 'for only the truly indigent would wish to enter such an institution' 
(Digby 1982. p. 14).
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The workhouse, with its provision for less eligible treatment, was seen as a 
disincentive to pauperism. By 1847, when the Poor Law Commission was replaced by 
the Poor Law Board, the principle had been achieved by a regime of confinement in 
such institutions. Soon after the passing of the Poor Law Amendment Act there were so 
many children in workhouses that a special report was commissioned to review the 
working of the Act (Poor Law Commission 1836). This report revealed that there were 
over 42,000 children under the age of 16 years accommodated in workhouses across 
England and Wales. By 1840 a further census found that the numbers had increased to 
over 68,000.
Life was monotonous, inmates, including children, were given menial and 
degrading tasks to perform - thus impressing on them their lowly position. Such 
treatment, Crompton (1997) suggests, probably hastened the pauper child's 
institutionalisation. Some children lived in such a restricted environment for up to 
sixteen years, a state of affairs which concerned both supporters and opponents of the 
Poor Law. It was stated in the House of Commons in 1848 'too many of those brought 
up in the workhouse were marked by a tendency to regard the workhouse as their 
natural home. They had been accustomed to the workhouse from early infancy, and 
when they were adults there was nothing to deter them from entering it' (Hansard 1848, 
1217). Children were also separated from their parents and often placed in very large 
institutions.
Some commentators had a vision that one day such institutions would be 
unnecessary. Senior, the first woman to be appointed to the poor-law inspectorate, 
wrote The whole poor law system is a necessary evil, and I believe that the time will 
come when its provisions will no longer be necessary, when education, and improved 
social arrangements will have triumphed over pauperism' (Senior 1874, 343). In 
reality, after 1834, the number of workhouse inmates increased substantially, from
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78,000 in 1833 to 306,000 in 1848 (Golding 1982). During the nineteenth century the 
Poor Law dominated the care of destitute, pauper, orphaned or neglected children. 
Special Poor Law schools were established and the boarding out of children was tried as 
an extension of outdoor relief. Gradually, as prominent individuals expressed concerns 
about the policy of boarding out pauper children in large institutions, the type of care 
changed away from large institutions to smaller 'cottage' homes and foster homes.
The dominant belief in the 1830s that every person should be able to fend for 
him, or herself and that self-help was to be encouraged, was derived from the 
philosophy and ideology of an entrepreneurial society. As society became more 
industrialised and urban, this ideology began to be challenged. It was argued that men 
could not be thought of as separate entities and masters of their own fate since they 
were often at the mercy of forces far greater than themselves. Boards of Guardians 
quickly realised that it was often impossible to refuse outdoor relief even to the able- 
bodied in industrial towns during severe trade depressions. In practical terms they also 
came to realise that it was far more expensive to keep paupers in the workhouse than it 
was to give outdoor relief.
The history of poor relief in Merthyr Tydfil Union provides a good example of 
the shortcomings of the system.
The supposedly self-acting principle of 'less eligibility' and 'the workhouse 
test' produced very different results from those intended. Expenditure on the 
poor rose steadily from £5,202 9s.8d. for the year ending March 1838 to £21,373 
6s.0d. for the year ending March 1853. After the building of the workhouse in 
1853, there was an initial fall in the number of people receiving out door relief, 
but disillusionment soon crept in. The workhouse was neither cheap to run nor
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well adapted to deal with periods of high unemployment. From 1857 onwards 
expenditure remained well above that before 1853, though the number of 
paupers was fewer'. 
(Thomas 1992,152)
The limitations of the Poor Law did not go unnoticed. Several writers of the day 
commented at length about the social conditions they observed. Henry Mayhew (1861), 
in his great study of London, provides us with a stunning and detailed panorama of what 
life was like in the streets of London during the early Victorian era for a wide range of 
underprivileged children and people. His description of a watercress girl highlights the 
sad and drab existence of even the youngest of children.
'The little water-cress girl, although only eight years of age, had entirely lost all 
childish ways and was indeed in thoughts and manner a woman. There was 
something cruelly pathetic in hearing this infant so young that her features had 
scarcely formed themselves, talking of the bitterest struggles of life, with the 
calm earnestness of one who had endured them all'. 
(Mayhew 1861,64-65)
Charles Booth's extensive 17-volume study of the poor in London during the 1880s 
highlighted the great divide that existed between an affluent bourgeoisie, the petite- 
bourgeoisie and those living in the slum ghettos. These three component classes of 
society, Booth declared, might have lived in different cities for all that they knew 
cared about each other (Booth 1902).
or
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A number of voluntary childcare organisations sprang into existence during the 
second half of the nineteenth century in response to the high numbers of destitute 
children. Their aim was not just to provide for the destitute children outside of the 
workhouse but also to develop more purposeful and humane forms of care. Several of 
these organisations grew rapidly and laid the foundations of childcare social work as we 
know it today. These developments are discussed in more detail in Chapter Three.
By the end of the nineteenth century it was acknowledged that reform of local 
government and the Poor Law was needed. The Local Government Act of 1888 
(MacMorran 1888) created County Councils and the Act of 1894 established Urban and 
Rural District Councils (MacMorran and Dill, 1894). Boards of Guardians continued to 
function alongside them, often exercising overlapping powers. In 1905 a Royal 
Commission was appointed to examine the Poor Law. When it reported in 1909, the 
Commissioners recommended abandoning the concept of the deterrent Poor Law and 
the principle of less eligibility (Royal Commission 1909). The majority of the 
Commissioners, including Charles Loch and Octavia Hill (see Chapter Three), wished 
to replace the Poor Law authority with a Public Assistance Division of the Local 
Government Board, although the new arrangements would still have the stigma of 
pauperism attached to them. On the other hand, the minority of the Commissioners 
(including Beatrice Webb) recommended the complete break-up of the existing Poor 
Law system and the transfer of powers to committees run by the County and Borough 
Councils.
A series of 'infant life protection' Acts were passed during the latter part of the 
nineteenth century and early twentieth century to protect children against 'baby 
farming'. At the close of the Victorian era the concept of prevention was very different 
from today and was founded on saving children from their families. In 1868 Boards of
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Guardians were given powers to prosecute those parents who wilfully neglected their 
children, although this only applied where the children had become the direct concern 
of the local authorities. Section One of the Poor Law Act 1889 made causing cruelty to 
children a criminal offence, some sixty years after similar legislation outlawed cruelty 
to animals (MacMorran et al 1890). The 1889 Act also gave the Poor Law Guardians 
power to assume full parental rights over certain children who were maintained by 
them. The Children Act 1908 established juvenile courts separately from adult courts 
(Jones et al 1908). The Act also abolished imprisonment for those under 14 years and 
introduced ways of helping children who were felt to be in need of 'care and 
protection'.
It had been recognised that the multi-purpose approach fundamental to the Poor 
Law failed to create the variety of services required by such a wide diversity of needs. 
A Minority Report of the Royal Commission on the Poor Laws (Royal Commission 
1909) suggested that the mixed workhouse should be abolished and that services for 
different groups of destitute persons be administered separately by specialist agencies. 
The Majority Report rejected this approach on the grounds that it would lead to 
inefficiency and a waste of time and money. Many of these arguments were to be 
repeated some sixty years later during the debate on the structure of the welfare 
agencies, prior to the publication of the Seebohm Report in 1968, (Seebohm 1968).
The inter-war years have been described as indeterminate in the history of social 
policy, because of the unstable balance between pressure for inactivity and pressure for 
intervention (Digby 1989,49). Economic restraint underpinned conservative values and 
generally tipped the balance towards more 'reactionary' social programmes since they 
were invariably cheaper. Nevertheless, there were some significant advances in state 
welfare provision involving:
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central government responsibility for public housing in 1919 
the establishment of free elementary education and the raising of the school 
leaving age to 14 years a year earlier.
Although the functions of the Poor Law Guardians were eventually transferred 
to the local authorities in 1929, the destitution authorities remained in existence until 
1948. The Unemployment Assistance Act 1934 was introduced, not to replace the Poor 
Law but to function alongside it (DSS 1934). Services for deprived and neglected 
children were divided between several authorities, the local destitution, health and 
education committees, whist the majority of services were provided mainly through 
institutional care.
In 1942 Sir William Beveridge headed an inter-departmental committee to 
review existing schemes of social insurance, the Committee on Social Insurance and 
Allied Services (Beveridge 1942). Beveridge declared that he used three guiding 
principles: First that 'a revolutionary moment in the world's history is a time for 
revolution not patching' (Beveridge 1942, 6-7). Second, that his plan for security of 
income - social security - was principally an attack upon 'want' 'Want is only one of 
the five giants on the road to reconstruction, and in some ways the easiest to attack. The 
others are disease, ignorance, squalor and idleness' (Beveridge 1942, 174). Taking 
social insurance as the base, he highlighted three assumptions needed to make it work: 
family allowance 
a National Health Service 
maintenance of employment.
In the conclusion to the main report, Beveridge commented: 'the plan is not one 
for giving to everybody something for nothing, and without trouble. It involves a 
contribution in return for benefit' (Beveridge 1942,170). The Beveridge Report was to
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provide a blueprint for post-war social security benefits. Once the Labour Party came 
into power following the end of the war, it led to the introduction of a raft of new 
legislation.
Post-War Policies including the Curtis Report and the Children Act 1948
In 1945 the newly elected Labour government established a committee under the 
chairmanship of Dame Myra Curtis with the remit:
'To inquire into existing methods of providing for children who from loss of 
parents or from any cause whatever are deprived of a normal home life with 
their own parents or relatives, and to consider what further measures should be 
taken to ensure that the children are brought up under conditions best calculated 
to compensate them for lack of parental care'. 
(Curtis Report 1946, para.l)
The Curtis Committee acknowledged that their remit was restricted and did not 
include children who remained at home in very unsatisfactory conditions of poverty, 
malnutrition and neglect. It highlighted the need for this to be addressed:
'The consideration of the welfare of children deprived of home life has 
inevitably been raised in our minds and in those of many of our witnesses the 
question whether this deprivation might not have been prevented. This is a 
question, which we regard as of the utmost importance and we hope that serious 
consideration will be given to it'.
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(Curtis Report 1946, para. 7)
The Curtis Committee did, however, emphasise the gravity of removing children 
from their families. Four main factors influenced the government to establish the Curtis 
enquiry: first, the concern over the plight of large numbers of children who, it was 
feared, would be left homeless following the winding up of the wartime evacuation 
schemes; secondly, the realisation that implementation of the Beveridge Report's 
recommendation to abolish the Poor Law had consequences for the large number of 
children (39,000) cared for by public assistance authorities; thirdly, a public campaign 
focussed on the need to compensate orphans and other children deprived of family life 
(Lady Alien 1944); and finally there were highly publicised complaints about the 
conditions in London remand homes (London County Council Remand Homes 1945).
The Committee's report did not mince its words and provided a graphic 
description of the poor conditions under which children 'in care' were being brought up. 
The Curtis Report pointed to divided responsibilities as one of the main underlying 
problems - resulting in confusion, lack of co-ordination, and inconsistency in treatment. 
The Curtis Report was a milestone in the history of services for deprived children. It 
provided a charter that outlined the organisational structure of post-war services, and 
also provided a well argued, coherent rationale for change in the residential care and 
boarding-out arrangements for children. The report led to the 1948 Children Act, which 
is seen as one of the most important child care -related statutory milestones of the 
twentieth century (DHSS 1948).
The main feature of the 1948 Children Act was the establishment of the child 
care service in the Children's Departments of local authorities. This development is 
explored in more detail in Chapter Three. Though overshadowed by the establishment
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of the health and education services, it has proved to be of no less significance. The 
1948 Children Act was primarily concerned with developing and setting standards for 
children who needed substitute parenting and care, away from home. The main aim of 
the Act was:
'To make further provision for the care or welfare up to age of 18 and, in certain 
cases for further periods, of boys and girls when they are without parents or have 
been lost or abandoned by or are living away from their parents or when their 
parents are unfit to or unable to take care of them'. (DHSS 1948, 1)
The Act promoted the idea that substitute family care was preferable to 
institutional care, and effort was made in the legislation to protect the family against 
needless separation:
The local authority could not receive the child into its care without the
parents' consent
The parents could take their child home again if they so wished
It was the local authority's duty to encourage them to do this whenever
possible.
Unfortunately the Act did not include services to support the family for children 
remaining at home or an assessment service with regard to child protection. It thus gave 
no tangible powers or duties to the local authorities in respect of prevention. On a more 
positive note, in moving provision from the 'less eligibility' criteria of the Poor Law to 
one more welfare oriented, it radically reformed the public law concerned with children. 
In addition, the state assumed direct responsibility for safeguarding children at home, 
whereas previously concern had been largely about the regulation of private and
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voluntary arrangements. Nevertheless the absence of duties in relation to prevention 
was identified as an inherent weakness by many concerned with the plight of neglected 
children.
However, the issue of neglect and the need for preventive services were still 
being actively promoted. A Government inter-departmental working party into the 
plight of neglected children reported in 1950 and stated that the families of neglected 
children should receive help earlier rather than later to mitigate the need for removal 
from the home (Home Office et al 1950). It concluded that:
The most effective way of achieving this goal was by proper co-ordination 
There was no need for further inquiries or for an extension of statutory 
powers but instead for a better use of services already available.
To achieve this, the Home Office, the Ministry of Health, and the Ministry of 
Education drew up a Joint Circular on Children Neglected or Ill-treated in their Own 
Homes (Home Office 1950). This suggested to local authorities that they should 
designate an officer to whom all significant cases of neglect should be reported and 
whose function it would be to gain the help of the social services in dealing with these 
cases. In 1952 amendments to the 1948 Children Act made it a duty on local authorities 
to investigate any allegation of neglect of which it heard (DHSS 1952). Donnison 
suggests that, while the work of Children's Departments was concerned primarily with 
the children who came into care, there was a growing appreciation that the problem 
began much earlier. In spite of the Joint Circular there was increasing concern 
throughout the 1950s that welfare services at a local level generally, and to needy 
families in particular, were poorly co-ordinated (Donnison 1954).
During the early years of the implementation of the 1948 Children Act the large 
increase in the number of children in care raised considerable alarm, not least because
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of the increased cost incurred in looking after so many children. The exact number of 
children inherited by the new Children's Departments is not known. The Curtis 
Committee's estimation of 48,000 for the year 1946 (10,000 in local authority care, 
33,000 chargeable to public assistance, and 5,000 homeless evacuees) would not have 
changed substantially by 1948 (Curtis 1946). By 1953 it was estimated that this figure 
had increased to 66,300 (Select Committee 1952, para.7). Packman maintains that such 
a dramatic rise had not been totally unexpected (Packman 1968). The new legislation 
was broader in scope than the old statutes. It had raised the upper limit for admission to 
care from fifteen to sixteen, and children could remain in care until they were 18. In 
addition, magistrates were encouraged to use the Fit Person Order to remove children 
from unsatisfactory home conditions, rather than use the Approved School Orders.
These concerns were echoed in the Select Committee Report 1952. which 
commented at length on the situation and recommended that more attention be paid to 
preventing the break-up of families.
'Much frustration and suffering would be avoided if more attention were 
directed towards the means whereby situations that end in domestic upheaval 
and disaster might be dealt with and remedied before the actual break-up of the 
home occurs'. 
(Select Committee 1952 para. 42)
As a result authorities began to give greater emphasis to preventive work. Some 
authorities employed special caseworkers to work with 'problem families'. Oxfordshire 
in 1952 was one of the first to employ a special worker who would concentrate on 
working with families whose children were at risk of coming into care (Packman 1968).
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Notwithstanding these initiatives, the number of children in care remained high. By 
1958 62,000 children were in care.
In spite of government efforts little progress had been made by the end of the 
1950s (Royal Commission 1960). Although there was continuing concern over the 
ability of local authorities to develop preventive services, better coordination rather then 
restructuring of the welfare services was again advocated by two influential government 
reports (Younghusband Report 1959, Ingleby Report 1960). Child care officers worked 
hard to avoid placing children into local authority care but they had few resources 
available to them to assist them in supporting children in their own homes. Concern 
was also growing over the increase in juvenile crime. This resulted in the Home Office 
establishing an inquiry under the chairmanship of Viscount Ingleby. Its brief was:
to inquire into the workings of the law relating to the courts, to juveniles 
brought before them, to approved schools, and to the prevention of cruelty 
to juveniles
to ascertain whether local authorities should be given new powers and 
duties to prevent the suffering of children through neglect in their own 
homes
The Report of the Committee on Children and Young Persons, commonly 
referred to as the Ingleby Report, was published in 1960 (Ingleby Report 1960).
The Ingleby Report
The Report acknowledged that it was no longer possible to hope that the
disturbance caused by the war and its aftermath was subsiding or that the incidence of 
delinquency had declined. By 1958 there had been a significant increase in the crime 
rate amongst the population generally and particularly amongst the younger age groups. 
For the age group fourteen to seventeen, the numbers found guilty of an indictable
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offence had increased 100% since 1939 and 50% since 1954. In the seventeen to 
twenty-one age group, the figures had increased 150% since 1938 and nearly 100% 
since 1954. Even for the youngest age range eight to fourteen, there had been a 
significant increase of nearly 50% since 1938 and nearly 30% since 1955 (Ingleby 
1960,168). Though the Committee accepted that their brief did not authorise them to 
make a detailed enquiry into the factors contributing towards misbehaviour, it 
recognised the need for further research and guidance regarding these matters.
'If children are to be prevented from becoming delinquent, and if those in 
trouble are to get the help they need, something more positive is required'. 
(Ingleby 1960, para. 8)
There were many that thought the report fell well short of what was required. 
One childcare expert summed up the work of the committee.
'Their report was respectable and cautious, lacking all sense of urgency and 
offering no vision of the future structure of the social services - in fact 
conservative.' 
(Donnison 1962,6)
Jay commented: 'There is no doubt that the Ingleby Committee's 
recommendations were a great disappointment. Those who hoped to find the outline of 
a statutory service of help to the family in need looked in vain' (Jay 1962,1). There 
were many criticisms directed at the Report. For example, the National Council of
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Associated Children's Homes gave a cool reception to the Report and questioned the 
wisdom of returning children to 'their original inadequate home' (Holmon 1988).
In spite of the many criticisms made of it, the Report was not without 
significance. It was the first government report to highlight the importance of providing 
direct support to families. It made recommendations that would lead local authorities to 
invest in preventive services and spend money on families experiencing need. As we 
have seen, it also identified the need for a comprehensive family service that would be 
underpinned by statutory powers and financial support:
'Everything within reason must be done to ensure not only that children are not 
neglected but that they get the best upbringing possible'. 
(Ingleby 1960, para. 8)
'It is the duty of the community to provide through its social and welfare 
services the advice and support which such parents and children need'. (Ingleby 
1960, para 9)
'To ensure maximum flexibility and an adequacy of power, we recommend that 
there should be a general duty laid upon local authorities to prevent or forestall 
the suffering of children through neglect in their own homes. In carrying out 
this duty local authorities should have powers, apart from those already existing, 
to do preventive casework (either themselves or through the agency of a 
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One aspect of the report that came in for particular criticism was its lack of clear 
recommendations for the restructuring of the personal social services. This might have 
been because the Committee did not include anyone with experience of the existing 
statutory services:
'Thus, by an afterthought, a committee including no one with day-to-day 
experience of social work was given an opportunity of examining the whole 
jungle of personal social services - a jungle haunted by primitive prejudices and 
infested with professional and political pressure groups of the most ferocious 
kind, but precluded from asking any of the fundamental questions that should be 
asked'. 
(Donninson 1962,5)
Nevertheless, it did recognise that the services might need restructuring and 
called for further study of this highly contentious issue. Despite all the criticisms made 
of its work, many of its recommendations in regard to prevention eventually found their 
way into legislation. The next major piece of legislation wich had particular 
significance for enabling local authorities to support families, was the 1963 Children 
and Young Persons Act (DHSS 1963).
The 1963 Children and Young Persons Act
The Children and Young Persons Act 1963 gave local authorities a mandate to 
(for the first time) to undertake preventive services:
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'It shall be a duty of every local authority to make available such advice, 
guidance and assistance as may promote the welfare of children, by diminishing 
the need to receive children or keep them in care, or to bring children before a 
juvenile court; and any provisions made by a local authority under this sub- 
section may, if it thinks fit, include provision for giving assistance in kind, or in 
exceptional circumstances, in cash'. 
(DHSS 1963, Sect. 1)
The preventive measures were to be aimed at keeping children out of care or returning 
them home safely, protecting children from abuse in the home, and preventing juvenile 
offending. The range of services that could be provided under the Act was wide: 
the provision of general social work support 
specific facilities such as day care and after school facilities 
assistance with housekeeping and budgets
There were also powers for local authorities to provide housing for a family if 
this would avoid the need to receive the children of the family into care. As one 
children's officer observed:
'Overnight the children's service - from being a curative and rescuing service - 
became, in addition, a service with the almost limitless aim of promoting the 
welfare of children by helping the family as a whole as well as a service charged 
with the task of attempting to combat incipient juvenile delinquency without 
recourse to the juvenile court'. 
(Watson 1973 ,47)
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Not surprisingly, the next few years were to see a significant growth in the 
number of childcare officers appointed. It rose from 1,500 in 1963 to 3,741 by 1970. In 
addition, many children's departments took over (from the housing departments) the 
responsibility for homeless families with the aim of avoiding unnecessary admissions of 
children into care. The children's department significantly widened its client group 
when for the first time services were made available to teenagers showing problems of 
sexual misbehaviour, drug taking, delinquency, and truancy. The numbers of families 
offered advice and assistance rose from 54,500 in 1967 to 78,500 by 1969 (Holman 
1988,46). This expansion in responsibilities and workload did not come without its 
difficulties. As Holman points out:
'By bringing neglected and delinquent children and their families into their 
orbit, the children's departments not only increased their clientele by many 
thousands, but also brought themselves much more under public scrutiny - and 
that scrutiny could be critical'. 
(Holman 1988,47)
Sylvia Watson commented that:
'Rescuing children from poverty, degradation and suffering is regarded as a 
noble activity. But work to keep unpopular families together and the risk of 
leaving at home a child who is then injured by his parents opens the worker to 
criticism for failing to protect the child'. 
(Watson 1971,48)
Page 36
Chapter 1 From the Poor Law to 1989
This was to become a key theme for social work during the following decades.
In spite of these well-received changes in child care services, the arguments for 
a restructuring of welfare services and the formation of a family service under the 
umbrella of one agency continued. In readiness for the forthcoming election, an 
advisory committee was established in 1964 by the Labour Party's Home Policy 
Committee to consider solutions to rising crime, particularly crime committed by young 
people. The committee took the opportunity also to make recommendations in regard to 
the general overhaul of the social services (The Longford Report 1964). The Report's 
conclusions were to form a basis for policy planning within the penal and social work 
services once the Labour Party came into office. The Report's radical penal reform 
suggestions in regard to the prevention and treatment of deprivation and delinquency 
became the cornerstone of the subsequent White Paper 1968 (DHSS 1963) and the 
Children and Young People Act 1969 (DHSS 1969).
The 1969 Children and Young People Act
During the various stages leading up to the enactment of the Children and 
Young People Act 1969. the government had established a committee of enquiry in 
1965, with Frederick Seebohm as its chair. His brief was to review all the work of the 
local children's and welfare departments, together with social work services in the 
health education and housing departments. It is paradoxical that one of the main 
catalysts for organisational reform, namely juvenile crime, had been excluded from the 
remit of the enquiry. The planning for young offenders and for the Act in this area was 
completed by the Home Office in isolation from the work of the Seebohm Committee. 
Although the Children and Young People Act 1969 was only partially implemented, it 
resulted in local authorities acquiring hugely increased powers and duties in regard to
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children who came before the courts, in both welfare, care and criminal proceedings. 
The powers of juvenile courts (to sentence offenders and to order children identified as 
beyond control under Section 2 of the Children and Young Persons Act 1963 to be 
detained in a Home Office regulated approved school) were replaced with orders 
placing children and young people in the care of the local authority. Care Orders 
transferred most parental rights and duties to the local authority, giving it sole discretion 
in regard to the appropriate placement of children made the subject of such orders in 
criminal or care proceedings. At the same time, responsibility for the former approved 
schools was transferred to local authorities. They also acquired new duties and 
immense discretionary powers in regard to the supervision of young offenders in the 
community.
The Seebohm Report
The Seebohm Report published in 1968 led to the Local Authority Social 
Services Act 1970 (LGSA 1970). It argued for a unified welfare service. The 
Government's response was initially cool about the proposal, though it was eventually 
accepted and incorporated into legislation. Such is the importance given to prevention 
and community development that chapter is devoted to each area. On the subject of 
prevention, the Report comments:
'An effective family service must be concerned with the prevention of social 
distress. Morally, socially and economically this makes sense. In principle, by 
taking timely and appropriate measures, much human suffering and family 
breakdown can be avoided'. 
(Seebohm 1968, para. 427)
Page 38
Chapter 1 From the Poor Law to 1989
The Report was quick to point out that some provision is to meet 'normal 
needs', e.g. amongst the elderly. The Report also classified preventive action on two 
levels. The first level was classified as primary (action to prevent the occurrence of 
social problems) or general (community-wide policies aimed at creating environments 
conducive to social well-being by improving work opportunities and conditions, and by 
ensuring reasonable standards of living or educational attainment). The second level 
was classified as secondary (action to catch troubles early before they are established in 
order to cure and reverse them whilst it is relatively easy, or at least to prevent them 
becoming serious or re-ocurring,) or specific (services focussed specifically upon 
certain individuals or families at high risk in order to forestall distress for them or 
reduce its effects and severity (Seebohm Report 1968, para. 435). The Seebohm Report 
also stressed the importance of the community and the need to 'embody a wider 
conception of social services, directed to the well-being of the whole community and 
not only its social casualties' (Seebohm 1968, para. 475).
The importance of the concept of community development were also recognised. 
It was defined as 'a process whereby local groups are assisted to clarify and express 
their needs and objectives and to take collective action to attempt to meet them', 
(Seebohm 1968, para. 480). The Report recognised that this area of work required 
development but felt it had the potential to 'constitute a major contribution to the 
prevention of social distress and the promotion of physical and social environments in 
which people find it pleasant to live' (Seebohm 1968, para. 484). Eventually the 
recommendations regarding the restructuring of the social services were included in the 
Local Authority Social Services Act 1970 which came into operation in April 1971.
Given these two major pieces of legislation, there were strong reasons for giving 
local authorities a period of time in which to bed down and implement such wide-
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ranging and extensive reforms. Unfortunately this was not to be the case as local 
authority reorganisation during the early 1970s created great changes. In these 
circumstances it was not surprising that the newly formed local authority social services 
departments struggled to meet their new commitments and duties. Errors were made, 
both in relation to individual children and in allowing declining standards and practice 
for children and families. During the early seventies expectation were high that the 
newly re-organised, larger departments would create more effective and innovative 
approaches to preventive work. There was clearly a commitment by both local and 
national government to achieve these ends. The expenditure on the personal social 
services soared from £171million in 1969 to £1,641 million by 1979. In the first five 
years, the social services departments increased their staff by nearly 50%.
Criticisms directed against social workers were not long in coming. In 1973, as 
a result of concern about the quality of public care for children who were separated 
from their families, the National Children's Bureau established a working party chaired 
by Roy Parker to consider these issues. The working party concluded that while the 
claims were exaggerated, they were also justified and there was room for improvement 
(Parker 1980). The inquiry following the death of Maria Colwell was to be the first of 
many inquires into the handling of child protection cases by social services (DHSS 
1974). By the end of the decade there were to be many other inquiries which tended to 
lay blame on the way social workers and other professionals had managed cases of 
abuse (DHSS 1982).
The Expenditure Committee of the Social Services Sub-Committee (1975) 
expressed a series of concerns about the contribution and efficacy of social services in 
caring for and controlling deprived and delinquent children under the auspices of the 
Children and Young People Act 1969. Magistrates, the police, and the probation
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service voiced similar anxieties. Within social work a number of commentators stated 
that the good, if patchy, practices established in the old children's departments had been 
lost, resulting in a decline in standards for children and families. By the late nineteen 
seventies, many were becoming alarmed about child care policy and practice. This was 
reflected in the establishment of a number of child-focussed pressure groups, such as 
the Family Rights Group, Justice for Children and the Children's Legal Centre.
The criticisms had a number of strands. Firstl, a range of American studies 
(reviewed in Chapter 6) suggested that the claims on which the growth of social work 
had been based were ill-founded:
long-term, unfocussed work with families made them worse rather than 
better
short-term planned, goal oriented work was more effective 
(Fischer 1978).
Secondly, a large number of concerns were expressed relating to children in 
care. There had been a growth in the number of children in care; children were staying 
in care for longer periods; more children were made the subject of statutory orders; and 
contact with parents diminished over time (Millham 1986). Finally, as referred to 
earlier, a number of public inquiries into the deaths of children (a number of whom had 
been in care but living at home) highlighted the difficult decisions in child care (DHSS 
1982).
A number of reasons have been put forward as contributing to the disappointing 
outcomes. Not surprisingly, implementing the new child care legislation became very 
difficult, as many of those who had responsibility for introducing the changes often did 
not have a child-care background. The size and complexity of the departments greatly 
increased the distance between those in authority and those at field level. 'Very soon a
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feeling of alienation between practitioners and managers became apparent' (Stevenson 
1998,159). The scale of the changes was considerable. For example, the 377 Children 
and Welfare Departments in 1971 became 174 social services departments and then, in 
1974 following local government reorganisation, these became 116 social service 
departments.
It is now apparent that those who shaped policy and planning did not adequately 
appreciate the sheer scale of the problem inherent in the reorganisation. Field workers 
from what had been the three main welfare agencies, i.e. children's departments, mental 
health, and welfare services, were totally unprepared for the demands of a generic case 
load. Many of the former specialists also found themselves managing generic 
departments with wide-ranging responsibilities that were often far beyond their 
knowledge base and skill. Furthermore, the demand on the social services increased 
considerably during the nineteen seventies. The numbers referred to English social 
services departments between 1965-6 and 1973-4 increased three hundred fold (Parker 
1980). This was partly as a result of the social services departments being increasingly 
seen as providing a safety net against poverty, particularly as the Supplementary Benefit 
system reduced the number of discretionary benefits. In addition, until the Homeless 
Persons Act 1977. most of the responsibility for homeless families lay with the social 
service departments. The pressure on the departments also mounted following new 
legislation (such as the Chronically Sick and Disabled Act 1970) giving them increased 
responsibilities,.
Among the consequences of these changes were the increasing emphasis given 
to crisis intervention and child protection work and a greater focus on the clients for 
whom the social services had a clear responsibility (i.e. children in care), rather than on 
developing preventive services. In addition, it was felt that the good standards of
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practice established in the old Children's Departments had been dissipated (Packman 
1981). One result of the concerns was the funding between 1978 and 1982 of a number 
of research studies which looked at: factors influencing a child's entry into care; the 
length of time in care; children leaving care; and the experience of children and their 
parents (DHSS, 1985a).
Much of this research was to prove very influential and directly fed into a 
Parliamentary inquiry into the concerns, via the House of Commons Social Services 
Committee 1982-84 chaired by Renee Short. The purpose of the inquiry was to look 
into the rights of children vis-a-vis their parents, to inquire into the growing 
dissatisfaction with the balance between the courts and local authorities in decision- 
making about children, and to consider the marked swing away from residential care to 
foster care. Whilst the report, Children in Care, (often referred to as the Short Report) 
gave pre-eminence to the family, it also recognised that children had interests of their 
own:
'The growing conviction that children have, or should have enforceable rights as 
individuals, even within a general tradition of liberal paternalism, can be 
expected to have a major impact on the whole field of child care over years to 
come'. 
(Short 1984, para. 18)
Throughout, the Report emphasised the essential connection between children, 
their families, and the circumstances in which they lived. It also recognised that there 
was an essential relationship between poverty, deprivation, and childcare as indicated 
by the greater likelihood of children from deprived households coming into care. The
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Short Report highlighted the need for investing in preventive services and moved away 
from a negative conception of prevention as simply being 'preventing children coming 
into care,' to a more positive one where care itself could be part of a preventive 
strategy. It identified a number of elements in developing such a preventive strategy by:
overcoming local authority departmental demarcation and improving
inter- and intra- departmental co-ordination
improving the organisational commitment to prevention by raising its
profile explicitly via specialist workers
exploring family centres which were seen as promising development in
'intensive social work'
achieving a clearer understanding and operationalisation of preventive
work in order to clarify 'where preventive effort should be concentrated or
how'.
(Short Report 1984 para. 34)
The Short Report also commented upon many other aspects of child care law 
and practice. It raised concern over the large number of children in care who had no 
long-term plans and were felt to be drifting. The relationship between, the courts, the 
law and social services was a major feature of the report. It suggested that Parental 
Rights Resolutions and Place of Safety Orders were over-used, and proposed the 
creation of Family Courts, thereby encouraging a move to a more inquisitorial rather 
than adversarial approach in the courts.
The Short Report was published at the time when a range of studies funded by 
the DHSS and the ESRC were coming to completion. As Parton states:
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'These reports and studies were of importance in providing both a detailed 
insight and critical appraisal of the workings of the child care system, 
particularly in terms of social work decision making'. 
(Parton 1994,18)
The government was not long in responding to the Report and established an 
inter-departmental working party 'to make proposals and set out options for codification 
and amendment of child care law' (DHSS 1985b, para. 1.1). The Review followed the 
lead of the Report in wanting to clarify the responsibility, boundaries, and lines of 
accountability between the family, social services departments and the courts: 'Local 
authorities provide a wide range of support and care of children in need and their 
families, with graduated steps involving increasing restrictions in the interests of the 
child over a parent's free exercise of parental responsibilities. It is important that each 
step is clearly separate, has the appropriate legal rules and procedures attached to it, and 
that the rights and responsibilities of all parties are clearly defined' (DHSS 1985b, 
paragraph. 2.2). The Review also incorporated the Report's guiding principle that the 
court should determine the major issues concerning the rights and duties of children, 
their parents, and the local authority, whilst the local authority should be responsible for 
the day-to-day management of a case once the child was in care. The Report, the 
various research findings, and the Review of Child Care Law were broadly accepted by 
the government and found their way first into the White Paper entitled The Law on 
Child Care and Family Services published in January 1987 (DoH 1987), and then 
subsequently into the Children Act 1989 (DoH 1989).
Running parallel with these legislative reform initiatives were the series of 
scandals that rocked child care and child protection in the 1980s. The investigation of
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child sexual abuse which occurred in Cleveland in June 1987 was the subject of a 
subsequent report prepared by Lord Justice Butler-Schloss (Cleveland Report 1988). In 
particular, this is considered to have influenced the debates on the White Paper in 
Parliament, no doubt because the revelations were running parallel with the debate 
taking place. Previous inquiry findings, including the reports into the deaths of Jasmine 
Beckford (A Child in Trust 1985), Tyra Henry (Whose Child? 1987), and Kimberley 
Carlisle (A Child in Mind 1987) had highlighted the dangers of agencies under-reacting. 
The Cleveland cases highlighted the danger of overreaction. Other major influences on 
the legislation were several decisions of the European Court of Human Rights which 
found aspects of English child care proceedings incompatible with the European 
Convention (R v UK, O v UK, W v UK European Court of Human Rights 1988) and the 
House of Lord's decision in the Gillick case, which highlighted children's claims to 
have their views heard as an aspect of children's rights (Gillick Ruling 1986). 
Certain guiding principles underpinned the White Paper, the Bill, and 
subsequent legislation. The upbringing of children was seen as being primarily a 
parental responsibility, but in cases of need the state via the local authority should help. 
When such services were offered to the family, they should be arranged in voluntary 
partnership with the parents in a way that promoted family relationships as much as 
possible. Parents' legal powers and responsibilities for a child should only be 
transferred to the local authority by a full court hearing following due legal process. 
Courts should be satisfied that there was evidence of significant harm or the likelihood 
of such harm, and that it was in the interests of the child. Emergency powers to remove 
a child should be of a short duration and subject to a court review by the parents or child 
if challenged. The legal responsibilities of local authorities caring for a child away from
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home, together with the powers and responsibilities of the parents in such 
circumstances, should be clear.
The Children Act 1989
The Children Act 1989 became the most important single source of childcare 
law (DoH 1989). It was described by the Lord Chancellor in his introduction to the 
second reading of the Children Bill as:
'The most comprehensive and far-reaching reform of childcare law which has 
come before Parliament in living memory. It brings together the public and 
private law concerning the care, protection and upbringing of children and the 
provision of services to them and their families.' (Hansard 1988 col.488).
The Children Act 1989 had four over-arching aims. First, it promoted a new 
model of parenthood which stresses that
its purpose is for the child's benefit
children should, whenever possible, be cared for within their own families
even when living apart from them, parents should continue to be involved
in decisions affecting their children.
Second, it placed on local authorities clear responsibilities to provide services 
and monitor standards of care for children and their families, to improve the position of 
all children, and especially to increase the care and support available to children 'in 
need', including children who were disabled. Third, it established more consistent 
principles for making decisions within the legal system, in order to produce more 
coherent decision-making in relation to children. For the first time the Act provided a 
list of items that the court has to take into account (e.g. that the child's welfare is
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paramount; that delay in deciding any question with respect to the child's upbringing is 
likely to prejudice the child's welfare; that in contested family proceedings, the courts 
must pay particular regard to certain specific matters such as the wishes of the child, 
his/her physical, emotional and educational needs, the likely effect of any change in 
his/her circumstances). Fourth, it sought to produce a fairer and more efficient 
framework by increasing the powers and flexibility of the courts in such areas as the 
range of orders they can make and the setting of timetables, by making intervention 
more open to challenge, and by insisting on independent representations and complaints 
procedures with respect to children looked after by local authorities.
As indicated, Part III of the 1989 Act describes the services that a local authority 
must or may provide for children and their families. Every authority was given a 
general duty to safeguard and promote the welfare of children in its area who are in 
need and, so far as is consistent with that duty, to promote the upbringing of such 
children by their families by providing a range and level of services appropriate to their 
needs (Sect. 17 1989 Act). As outlined in the accompanying Guidance and Regulations 
(Volume 2), the expectation was that local authorities would review their existing 
childcare policies and prioritise them in the light of the Children Act. They were 
required to take reasonable steps to identify the extent to which there were children in 
need in their area. This audit of need should then lead the authority to plan and develop 
services in an integrated manner for those children so identified. The guidance 
acknowledged that the local authorities were not expected to meet every individual 
need, but were expected to identify the extent of need and then make decisions on the 
priorities for service provision in their area in the context of that information and their 
statutory duties (Para. 2.11 G&R Vol. 2).
Page 48
Chapter 1 From the Poor Law to 1989
As the 1989 Act came into force in October 1991, there was a belief that at last 
local authorities would begin to invest in preventive services and provide a wide range 
of new support services to families: 'Certainly the Act takes a quantum leap from 
restricted notions of prevention to a more positive outreaching duty of 'support for 
children and families' (Packman and Jordan 1991, 323). This is not to say that the Act 
did not have its critics. There were those who expressed concern about the wisdom of 
organising family support work around a concept such as 'in need', which is essentially 
rationing in nature during a period of cuts in local and central government spending 
(Packman and Jordan 1991, 325). Nevertheless, a strong feeling existed that services to 
children in need were entering a new and positive phase.
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CHAPTER Two THE CHILDREN ACT 1989 AND RECENT DEVELOPMENTS
This chapter reviews the implementation of the Children Act 1989 and considers 
more recent developments with respect to children within the context of local 
government reform and the changing policy stream towards families introduced by New 
Labour.
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CHAPTER Two THE CHILDREN ACT 1989 AND RECENT DEVELOPMENTS
The Government's Modernisation Agenda
We have seen the changing context of children's service over the past century. 
This chapter attempts to place the continuing development of children's service within 
the public sector modernisation agenda introduced by New Labour. The Children Act 
1989 requires local authorities to promote and safeguard the general welfare of children 
in need and support family preservation. For the first time, after decades of debate, 
local authorities were made duty bound to provide support and preventive services to 
children, young people, and families considered to be in need.
In its first term the New Labour government introduced in 1999 the Children 
First initiative in Wales, and Quality Protects in England. These programmes laid a 
duty on local authorities to set outcome targets for the children in their care and for 
children in need. In consequence, local authorities established monitoring and 
evaluation systems to track, over time, whether there were improved outcomes for 
children in care and in need in their locality. Local authorities, therefore, were placed 
under greater pressure than ever to show that the services they provide to their 
communities were not only efficient, effective, and economic, but also meet specific 
performance indicators. This pressure derived from several sources.
Best Value
In terms of ensuring that local authorities provided best-value services, the 
government first made its intentions clear in the Labour Party's manifesto 'New 
Labour: Because Britain Deserves Better' (Labour Party 1997). This followed an 
initiative by local authorities through the Local Government Association, which then 
proposed that there should be a new duty placed on all local authorities 'to pursue best
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value for the public they serve'. The Government published its White Paper 'Modern 
Local Government: In Touch With The People' in July 1998 (Cabinet Office 1998). 
This set out a comprehensive framework for modernising local government of which 
'Best Value' was a core element. The proposal was subsequently enacted in the Local 
Government Act 1999 (Office Deputy Prime Minister 1999). which required local 
authorities to make arrangements to secure continuous improvement in the way they 
exercise their functions. It placed a duty on local authorities to deliver services to clear 
standards - of cost and quality - by the most economic, efficient and effective means 
available, and to prepare 5-year performance plans for all of its functions.





These are referred to as the 4 C's:
Challenge - this was the first and most important pillar of the review, the key questions 
posed being:
  Why is this service provided at all?
  What are the objectives that this service aims to achieve?
  Can these objectives be better achieved by some other service or by some other
means?
Consult - the value of a service cannot be judged without learning from the perception 
and experiences of direct service users and local people. Employees of the Council are 
also seen to have important experiences and perceptions of the efficiency and
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effectiveness of services, as well as insight into the best means of achieving
improvement.
Comparison - the value of good quality and timely performance information is stressed
as being of great importance. The Best Value regime requires local authorities to
compare its performance on both a cost and quality basis with that of the best service
providers in other local authorities, as well as other public and voluntary bodies and the
private sector.
Competitiveness - an integral part of each review would be testing the competitiveness
of the current and intended arrangements for delivering the service.
Challenge, Consultation and Comparison are seen as assisting in defining the 
nature of the service and the best method of delivery to meet local needs and 
aspirations. Competitiveness allows judgement to be exercised on which specific 
organisation or partnership arrangement is best placed to provide the intended service 
and to meet the objectives set by the local authority for improvement. If the local 
authority decides to continue to deliver the service in-house, it must be able to 
demonstrate that such provision has been properly tested against the 'market' and is 
competitive in its costs and quality, or at least can be made so within a reasonable time- 
scale (NAW 1999).
The Government expected that the targets for service improvement and the 
authorities' plans to achieve them which flowed from the reviews should be published 
annually in Local Performance Plans. It was anticipated that these plans would act as 
the principal means by which authorities are held accountable for the quality and 
efficiency of their services, and would need to address each of the main services which 
authorities provide to the public. In particular the plans would:
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  Report on performance, including a comparison with the performance of other 
authorities, particularly against indicators prescribed centrally
  Identify forward targets on an annual and longer-term basis
  Comment on the means to achieve plans, including proposals for major capital 
projects and investments, together with procedural and purchasing changes 
designed to improve performance.
It was intended that all services provided by local authorities should undergo a Best 
Value Review over a period of five years from 1 April 2000. This would ensure that all 
services provided or purchased by the local authority would be fully costed, that the 
local authority would have to consult with service users, benchmark the cost and quality 
of those services against performance indicators against other like authorities. It would 
also have to consider whether the services should be contracted out to other providers. 
The review process would be overseen by the District Auditor to ensure that:
  local authorities were taking seriously the Best Value review process
  the process was fair and open.
Over time the government intended that the Best Value process would also have 
a profound impact upon the way local authorities provided, developed and monitored 
services to their communities. In terms of family and social care services, (for the first 
time) local authorities were being expected to consult with the recipients of the services. 
In addition, they were expected to evaluate the value and effectiveness of such 
programmes and interventions and compare the cost and quality of those services with 
other providers, mainly other local authorities. The vehicle adopted by the National 
Assembly to promote comparisons between local authorities was the creation of 
benchmarking clubs. The purpose of the clubs was to assist in the process of Best 
Value reviews by encouraging the sharing of good practice, assisting in identifying the
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most efficient way of collecting data, and in defining aspects of the service so that all 
authorities in Wales would cost their service in a similar manner.
The Audit Commission defines benchmarking as a structured and focussed 
approach to comparing with others how a service is provided and the performance 
levels achieved (Audit Commission 1999). The purpose of such comparisons is to 
enable providers to know where and how to do better. The guidance advised that it was 
not simply a case of looking to copy approaches and methods used by others. Research 
has shown that such an approach rarely worked as every organisation is different from 
every other in some critical way in terms of leadership, culture, attitude, resources or 
customer needs. Rather it should be about looking to understand what makes another 
organisation 'better' than their own in terms of service delivery or in carrying out 
specific activities. Benchmarking should not be seen as a one-off or quick-fix solution 
to current problems or concerns but rather as a continuous search for performance 
improvement.
In Wales a series of benchmarking clubs for children's services were established 
by the National Assembly in conjunction with the Association of Directors of Social 
Services, including one in relation to family support services. One of its first tasks was 
to address issues arising from the Challenge exercise, i.e. what were the reasons, 
evidence and justification for the provision of family support services? In addition, the 
club sought to clarify the essential elements and components of any service that 
might/should be included in any continuum of family support, along with an analysis of 
what was currently being provided and funded by local authorities and their partners 
across Wales. The second task was to agree what was actually meant by 'family 
support'. As Chapter Four highlights, this is not a straightforward task. It led to much
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discussion over several months. What was immediately clear was the wide disparity in 
what, how and why services were provided under the umbrella of 'family support'.
Elected Members in local authorities often experienced great difficulty in 
obtaining accurate financial information in relation to family support services. Once it 
was agreed what activities should be included in 'family support services', it took many 
months to obtain a breakdown of expenditure by activity. Even then it was doubtful 
whether one was accurately comparing like with like. The introduction of the Best 
Value Accounting Code of Practice (BVCOP) was an attempt by Welsh local 
authorities, in conjunction with the District Auditor, to provide consistent and 
comparable calculations of the total cost of services provided by a local authority. In 
some ways this actually created even more confusion as the breakdown of budgets 
agreed under BVCOP did not assist in extracting the necessary information to aid the 
comparison exercise in relation to family support services.
The Wales Improvement Programme
One of the difficulties experienced within the public sector was the continuous 
round of changes. No sooner had one new radical initiative been introduced, then either 
it was abandoned or it was itself radically changed. This happened to the Best Value 
initiative. The statutory requirements on local authorities to ensure Best Value in the 
delivery of services came into force in April 2000. The arrangements have been 
subjected to much criticism in England and Wales for being inefficient and costly and 
placing bureaucratic burdens on local authorities, which distracted key staff from the 
task of frontline service delivery (RCT 2002). One estimate was that the National 
Assembly was planning to spend in excess of £80 million over a three-year period to 
inspect and audit public services (District Audit 2001). Councils also complained that 
they did not feel in control of the improvement process and that undue emphasis was
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being put on external audit and inspection. This approach tended to focus more on 
processes than on outcomes, which were not operated in a 'joined-up' way and which 
could feel in practice, punitive rather than supportive.
In response to these concerns the National Assembly agreed to undertake a 
thorough review of the Best Value regime. A different approach to that adopted in 
England, emerged in the new Wales Programme for Improvement, which took effect in 
April 2002. The improvement contract between central and local government was 
based on policy agreements which have been negotiated in partnership with each local 
authority. Like Best Value, the Wales Programme for Improvement is underpinned by 
the statutory requirements of the Local Government Act 1999. It is indicative of a 
distinctive local government policy which is being developed by the National Assembly 
in partnership with local authorities in Wales. Key features of this approach are:
  the general principle of partnership between local government and the National 
Assembly;
  the growing emphasis on the community leadership role of local authorities 
(rather than just service delivery issues);
  the introduction of policy agreements between local authorities and the National 
Assembly that set agreed improvement targets in key areas;
  new political management structures and a new ethical framework for local 
authorities.
The approach adopted by the National Assembly was very different from that 
introduced in England where councils were be classified as either high-performing, 
coasting, or poor-performing. Described as a 'radical programme for improving council 
services' in the local government White Paper announcing the proposals, Strong Local 
Leadership. Quality Public Services, the English approach was seen as building on the
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Best Value review and assessment regime (DoT 2001). The Local Government 
Association was very critical of the performance assessment system. Its chairperson Sir 
Jeremy Beecham warned that: 'Any assessment system must be aimed at driving up 
standards of public services and providing better information to the public. But it will 
only succeed if it has credibility with local authorities. To succeed further they need 
investment and support, not simply a new set of league tables' (Beecham 2002,19).
Recent Developments in Children's Services
It is within this modernisation context that we must view the developments of 
children's services since the Children Act 1989. following the implementation of this 
Act. The feeling of optimism amongst managers and practitioners lasted only a short 
time. Reports quickly emerged which highlighted the problems local authorities were 
experiencing in developing preventive services. The Audit Commission report Seen 
But Not Heard: Co-ordinating Community Child Health and Social Services for 
Children in Need ( Audit Commission 1994), suggested that the aspirations and central 
aims of the Children Act 1989 were not being achieved. It argued that children were 
not receiving the help they needed because local authority and community child health 
services were poorly planned and co-ordinated. The proposed solution was to produce 
joint local authority and health service strategic children's services plans in order to 
target services more effectively. Some argued that the analysis and recommendations in 
the report were superficial and naive and failed to recognise the social and economic 
policies which give rise to so much need amongst children (Parton 1994,18).
A review of the implementation of the Children Act 1989 by the DoH Children 
Act Report 1993 (1994) also expressed concern.
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'A broadly consistent and somewhat worrying picture is emerging. In general, 
progress towards full implementation of section 17 of the Children Act has been 
slow. Further work is still needed to provide across a the country range of 
family services aimed at preventing families reaching the point of breakdown. 
Some authorities are still finding it difficult to move from a reactive social 
policing role to a more proactive partnership role with families'. 
(DoH 1994, para. 2.39)
The reports of the Audit Commission and the Department of Health were 
influenced by the findings and conclusions of a number of major research projects 
funded by the Department of Health. The research overview document Child 
Protection: Messages From Research (DoH 1995) opened up a major debate about 
priorities and the appropriate balance between family support and child protection. 
Messages From Research argued that any incident of a child protection nature had to be 
seen in context before the extent of its harm could be assessed and appropriate 
intervention agreed. Long-term difficulties for children seldom followed from a single 
abusive event or incident; rather they were more likely to be a consequence of living in 
an unfavourable environment, particularly one low in warmth and high in criticism. 'If 
one put to one side the most serious cases, the most deleterious situations in terms of 
longer-term outcomes for children are those of emotional abuse, where the parenting 
style fails to compensate for social deficiencies that exist' (DoH 1995,53).
Ironically the research demonstrated that these were the situations where the 
current operation of the child protection system seemed to be least successful. Many of 
those families who were investigated and where child abuse was not identified still had 
many needs that were not recognised, and no support services were offered. The 
research also highlighted that many children and parents felt alienated and angry. There
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was an over-emphasis on legal requirements, leading to far too much time being spent 
on investigations and a failure to develop longer-term co-ordinated treatment, 
counselling and preventive strategies.
Messages From Research made a number of suggestions as to how 'children's 
safety' could be improved. It emphasised 'the importance of sensitive and informed 
professional / client relationships where honesty and reliability are valued. That there 
was a need for an appropriate balance of power between participants where serious 
attempts are made at partnership; a wide perspective on child protection concerned not 
simply with investigating forensic evidence but also with the notions of welfare, 
prevention and treatment. That priority should be afforded to effective supervision and 
the training of social workers; and the most effective protection from abuse is brought 
about by generally enhancing children's quality of life' (DoH 1995, p 53). More 
specifically it called for a re-balancing of child protection work with priority being 
given to implementing Section 17 and Part 3 of the Children Act 1989.
A report commissioned by the Department of Health to provide a national 
overview of implementation of Section 17 of the Children Act 1989, Making Sense of 
Section 17 found a number of worrying trends (Algate and Tunstill 1995). The study 
found that it was in the area of establishing priorities for service provision that the 
tensions between the principles that underpin the Children Act 1989 were most evident. 
Major difficulties were posed by the question of how within the context of the 
requirements to prioritise to work in partnership with parents, informed by a 
commitment to facilitate the upbringing of children by their family. The study found 
that most local authorities determined priority access to family support services on the 
basis of those problems that conventionally attracted a definition of high risk under 
earlier legislation, rather that basing their priorities on empirical data about the numbers
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of children with needs (such as living in poor households, in poor accommodation, etc.). 
The report found that local authorities gave a high degree of priority access to services 
to children who came under the Section 17(a) definition of a child in need, while 
children who came under the Section 17(b) duty to promote the upbringing by their 
families, were generally excluded. What emerged from the study was a hierarchy of 
access, with children merely in need given less attention (or at least less in the way of 
services) than those seen as being at risk. The opportunity for social workers to act as a 
gateway to family support in the early stages of a problem would seem to have been 
curtailed, which was exactly the outcome that the Children Act in theory was intended 
to avoid.
The pressure on local authorities to invest in preventive services continued with 
the publication of Childhood Matters: The Report of the National Commission of 
Inquiry into the Prevention of Child Abuse (NSPCC 1996). Established and supported 
by the NSPCC, its terms of reference were 'to consider current provision and make 
recommendations for a national strategy for the prevention of child abuse and neglect in 
the UK'. This extensive and far-ranging inquiry received 450 written submissions from 
a wide range of professional bodies. More than 40 presentations were made to the 
Commission and over 1,000 letters from individuals were received. Over 10,000 people 
contributed to the work of the inquiry.
The Commission estimated that, if a broad definition of abuse were used, over 1 
million children were abused: 'Child abuse consists of anything which individuals, 
institutions, or processes do or fail to do which directly or indirectly harms children or 
damages their prospects of safe and healthy development into adulthood' (NSPCC 
1996,2). The indirect costs of child abuse were estimated as reaching one billion 
pounds a year. Childhood Matters made 85 recommendations which touched most
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aspects of children's lives, including data collection, finance, the legal process, 
regulation of staff, new legislation, professional services, social work and other areas of 
child protection.
The central message of the report was that most forms of abuse are preventable 
provided that responsibility for this is accepted by all sectors of society. Unfortunately 
for the Commission, the Conservative government of the day was unwilling to accept 
many of the recommendations. The recommendation for a Children's Minister was 
dismissed as unnecessary since there was a Minister for Children and Child Protection. 
He, it was agreed, had direct access to the Secretary of State who could take issues 
forward at Cabinet level. The Department of Health also criticised the Commission for 
widening the definition of child abuse: 'It is a mistake to widen the definition of child 
abuse. Child care workers and others need clear advice on the signs of abuse, not vague 
definitions which are in danger of being misinterpreted' (DoH 1996). These criticisms 
allowed the government to dismiss the report and ignore its many important 
recommendations.
Despite the negative climate created by the Conservative government, messages 
about the importance of developing preventive services had not been lost on local 
authorities. Most local authorities' children's services plans (the vehicle by which 
social services and other agencies outline their intentions for developing children's 
services) made reference to re-focusing services, at least in principle. The weakness 
was that, whilst many plans had stated objectives of shifting the balance between 
promoting and safeguarding services, these were not accompanied by the necessary 
financial strategies (WO 1998).
Page 66
_____________Chapter Two The Children Act 1989 and Recent Developments 
New Government Initiatives
The election of New Labour to government in 1997 saw a profound change both 
in attitude and policies in respect of families in need. This is outlined in more detail in 
Chapter Five. Two initiatives that highlight these changes in government policy to 
families and young people were Sure Start and On Track. They are discussed in more 
detail in Chapter Six.
Towards the end of the 1990s, a range of reports and initiatives on the one hand 
continued to highlight the vulnerability of children and young people, and on the other 
encouraged and in some cases demanded improvements in the protection of and the 
services to children in need. Establishment of the National Assembly for Wales in 1999 
saw the emergence of a distinct Welsh agenda for taking forward children's services. In 
1996 the Welsh Office had set up a Tribunal of Inquiry chaired by Sir Ronald 
Waterhouse to inquire into the many allegations of abuse of children in the care of 
North Wales authorities (Waterhouse 2000). The outcomes of this Tribunal are 
commented upon later in this Chapter. Fully aware of the concern over abuse in 
children's homes in North Wales, the First Secretary for Wales, Alan Michael, (who 
subsequently became the First Minister of the National Assembly) published in March 
1999 a White Paper on the future of social services in Wales entitled Building For The 
Future (WO 1999a). To a large extent this mirrored the White Paper for England 
published the previous year under the title Modernising Social Services: Promoting 
Independence, Improving Protection . Raising Standards (DoH 1998 b). The proposals 
in the White Paper were seen as providing a model for improving quality and 
effectiveness of services, building on the government's modernisation agenda, and 
making links with the emerging Welsh agenda in respect of health services. The vision 
for the future of social services in Wales was seen as being built on five key principles:
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  Promoting social inclusion
  Supporting and promoting effective social services, which provide best value on 
a fair and consistent basis for those in need
  Providing support for those who need it, in a safe environment which preserves 
dignity
  Encouraging and supporting those who can do so to build their independence
  Promote the continued development of a high quality workforce. 
(WO 1999a, 1)
Alan Michael had been a youth worker and was known to be particularly 
interested in and concerned about the plight of children and young people. In the White 
Paper he outlined his intentions to restore public confidence in children's services as a 
whole, and particularly for those in public care. He proposed a series of major reforms, 
many of which echoed those being developed in England. These included:
  Establishing a Commission for Care Standards which would regulate all 
residential care homes and nursing homes
  Establishing a Care Council in Wales which would aim to improve quality of 
services by raising standards in the workforce e. g. by requiring the registration 
of all staff working within the social care field, by setting qualification targets 
for employers, etc.
Both these suggestions were subsequently introduced following the passing of 
the Care Standards Act 2000 (DoH 2000 a). In terms of services to children and young 
people, the White Paper outlined proposals which included: developing a strategic 
approach to children's services in Wales; identifying children at risk of harm or abuse; 
and ensuring that they and their families be given appropriate care, protection and 
support. Probably the most important development within the Welsh context was the
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appointment of a Children's Commissioner. This last recommendation was, within the 
UK, unique to Wales.
Better planning and the development of a strategic approach to children's 
services in Wales was seen as embracing the whole range of services for children - from 
universal health and education provision for children and families through to the very 
specialist services provided largely by social services and health. In relation to children 
in need, the main planning mechanism was the children's services plan which came into 
force following an order made under the Children Act 1989 (DoH 1996, WO 1996). 
This strengthened the requirements on local authorities to plan for children's services in 
order to secure a better range of services and better outcomes for children.
In order to assist social services to improve the effectiveness of children's social 
services, the government in 1998 introduced in England the Quality Protects framework 
for action. In Wales the National Assembly introduced Children First in 1999, which 
had similar intentions (WO 1999b). They stressed that social services had to be able to 
demonstrate that they were achieving certain prescribed objectives and had to develop 
effective systems for measuring performance. Each objective was given sub-objectives 
which helped to define more tightly the main objectives and were accompanied by 
measurable performance indicators. The Children First programme was launched by 
the Secretary of State for Wales in April 1999 and subsequently endorsed by the 
National Assembly. The programme was for an initial three-year period. Confirmation 
of its extension to March 2004 was included in the Assembly Circular 4/2001 (NAW 
2001).
The Programme was designed to transform the management and delivery of 
social services for children:
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'The aim of the Children First Programme is to reduce the gap between 
outcomes for children in need (including looked after children), and those for 
other children. The National Assembly has adopted an objective "to promote the 
welfare of children and protect them from abuse or neglect; improve health and 
well being; and raise standards of educational achievement'. 
(WO 1999, para. 2.1)
The main elements of the Children First Programme included:
all-Wales objectives for children's services; associated performance indicators related to 
clear outcomes for children; targets to be set either across Wales or locally against each 
of the indicators; partnership between central and local government; an important role 
for elected members in ensuring the delivery of services; and most importantly for cash- 
strapped local authorities funding for the programme. It is interesting to note that local 
authorities used much of this new funding to offset other areas of expenditure outside of 
children's services, before it was ring-fenced by the National Assembly in 2001. This 
indicated both the financial pressures on Welsh local authorities and the relatively low 
priority given by them to children's services.
Initially the Assembly set out 8 key objectives for children's social services in 
Wales:
  Ensure that all children in need gain maximum life chances
  Ensure that children looked after gain maximum life chances
  Ensure that children are protected
  Ensure that children are securely attached to carers
  Ensure that young people leaving care are not isolated and are able to participate 
fully as citizens
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  Ensure that children with specific social needs arising out of disability or a 
health condition are living in families or other appropriate settings where their 
needs are adequately met
  Ensure that referral and assessment processes discriminate between different 
types and levels of need
  Ensure that resources are planned and provided at levels that represent best 
value for money.
(WO 1999 b, para. 4.1).
In the light of the Waterhouse Report's recommendations (Waterhouse 2000) the
National Assembly decided to include the following additional objectives:
  Involvement of users and carers in the planning of services
  Protection from harm and poor care standards for children in regulated services
  Promotion of training and skills for staff at all levels.
The Children First Programme was seen as part of a package of measures to 
safeguard children and improve outcomes for all children. It complemented other 
established programmes such as Sure Start. It also embraced the principles and main 
recommendations, both of the White Paper Building for the Future (WO 1999a) and the 
Children's Safeguards Review (Utting 1997). The main thrust of the initiative was to 
achieve a significant shift in standards of service and outcomes for children. More 
recent National Assembly Guidance combines the Children First Programme and the 
Children's Services Plan (NAW 2000 b, para. 4.3). The guidance also attempts to make 
the links between the various levels of strategic planning at National Assembly and 
local authority level, and between children's services planning and corporate planning 
within local government (e.g. the Community Plan now required by local authorities 
following the implementation of the Local Government Act 2000 (O ofDP 2000). In 
line with the government's modernisation agenda, the children's services plan has also
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to incorporate the performance management requirements laid out in Performance 
Management: A Strategy for Social Services in Wales (NAW 200la).
Initially in terms of the wider planning for services to children and young 
people, the main focus was on requiring statutory agencies to produce specific 
operational plans across a wide range of services including children's services plans for 
children in need, early years, school improvement, special educational needs, child 
health, and community safety. More recently the need has been recognised for closer 
links between planning for children's services, local authority's Community Plan, and 
the National Assembly's own strategic vision for Wales Better Wales (NAW 2000c). In 
addition, the government has acknowledged the need to co-ordinate and rationalise the 
many operational plans relating to children's services that have to be produced. To 
assist this process, the National Assembly published a consultation paper Children and 
Young People: A Framework for Partnership (NAW 2000d) in November 2000. One of 
its key proposals was the production of a local Children and Young People's 
Framework, in essence a plan outlining a common strategic vision in each local 
authority area for all children and young people aged pre-birth to 25 years. The 
Framework also made proposals for co-ordinating, planning, rationalising funding 
streams, and involving children and young people.
Following consultation, the National Assembly published further guidance 
which confirmed that the Children and Young People's Framework for Partnership 
would be the key strategic statement of how the well-being of children in the area would 
be improved across all areas of their lives. It would provide an overview of the need 
for, and adequacy of, service provision for all children and young people in the local 
area, and would encompass all aspects of their experiences. It would also set the 
direction and context for more detailed planning of service delivery and development.
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The guidance stipulated the contents: an outline of local levels of need and demand for 
services; the joint local vision for children and young people; a clear statement of 
objectives and intended outcomes shared by all local agencies whose work promotes the 
well being of children and young people. The first draft strategic plans were published 
during the autumn of 2002.
In conjunction with the Children and Young People Framework for Partnership 
document, the National Assembly also published for consultation Extending 
Entitlement: supporting young people in Wales (NAW 2000e). A fundamental part of 
this approach was the concept that young people were entitled to have available to them 
a range of services and opportunities. This was a very different approach to that 
adopted by the equivalent initiative in England. Called Connexions this was the 
government's new support service for all young people in England aged 13 -19. The 
service aimed to provide integrated advice, guidance, and access to personal 
development opportunities for this age group, which, in addition, could have access to 
personal advisors.
Extending Entitlement made a number of recommendations regarding: 
the structures for the planning, reviewing and developing of services and also for 
engaging with young people (which overlap with the Framework for Partnership). It 
detailed the delivery of services for young people with a particular focus on the role of 
schools, careers, youth services, information services, and health services. The 
requirements to implement Extending Entitlement were laid down in Sections 123-125 
of the Learning and Skills Act 2000 (DfES 2000). This placed a requirement on every 
local authority in Wales together with statutory, voluntary, and independent sector 
partners to have in place arrangements for provision of a youth service; working in 
close co-operation with young people to create a Young People's Partnership to plan,
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and ensure delivery of a coherent range of services for all young people in its area. The 
need to place the Children and Young People Framework on a similar statutory footing 
was recognised by the Welsh Assembly Government in its response to the Green Paper 
(WAG 2004) and included in the Children Bill (DfES 2004)
Reviewing the Implementation of the Children Act 1989 / Messages from Research 
2001
August 2001 saw the launch of an important publication, the seventh of the 
Department of Health Messages From Research series of research digests on child and 
family social work services and practices. The publication. The Children Act Now: 
Messages for Research, included an overview of 24 research studies into the 
implementation and effectiveness of the Children Act 1989 (Aldgate and Statham 
2001). Unfortunately the beginning of the Victoria Climbie Inquiry overshadowed the 
launch. The overview was compiled over a two-year period and, like earlier research 
overviews, the Children Act 1989 studies focussed on different aspects of child welfare 
practice. As in previous publications in this series, different studies reached different 
conclusions. According to one member of the research group, the main message 
appears to be that the Children Act 1989 was successfully implemented in that its main 
provisions were incorporated into practice:
'After a slow start, innovative schemes were developed to reduce stress and head 
off crisis within families, often in local authority or voluntary organisation 
family centres. Those who were allocated a social work service, sometimes 
against their wishes, were as likely to find their social worker as helpful as their 
GP, teacher or health visitor'. 
(Thorburn2001,36)
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There was also encouragement for social services in the research findings:
'Social services were seen as a first rather than as a last resort when help was 
needed, and just under half and over two thirds of the parents had positive views 
of social services. When parents did receive a service they were generally very 
appreciative and made good use of it'. 
(Tunstill and Aldgate 2001,237)
But difficulties were being experienced in accessing services :
'However, thresholds for services remained high, with many in need of services 
being turned away. Some were provided three, five or even ten times with 
sticking plasters, before they were accepted for a service, by which time the 
problems were almost past help'. 
(Thorburn 2001,36)
One of the difficulties identified by inspections and professionals working with 
families was the lack of a universal assessment tool that assessed holistically the needs 
of a child and which could be used on a multi-agency basis (DoH 1998 a). The 
introduction in 1995 of the Looked After Children (LAC) planning and assessment 
system for children coming into public care was a welcome move in this direction. 
Some social services had developed their own assessment systems for children in need 
(RCT 1998). In recognition of the need for such a tool and building on the approach 
adopted by the LAC system, the Department of Health and the National Assembly for 
Wales launched the Framework for Assessment of Children in Need and their Families 
(see Fig. 1) (NAW 2001b). The Framework 'provided a systematic basis for the
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collecting and analysing of information to support professional judgements about how 
to help children and families in the best interests of the child' (NAW 2001b, 107). The 
framework covered all three key aspects of a child's life and environment i.e. the child's 
development needs, the parenting capacity and the wider family and environmental 
factors.
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The Children Act Now highlighted the real need for such an assessment tool. 
Several of the studies concluded that there was little evidence that particular services 
were matched to need because they were likely to be most effective. At least three 
studies drew attention to the fact that families were sometimes offered inappropriate 
services, drawn from a pool of existing services and not based on assessment of need' 
(DoH 2001,119). The authors of in The Children Act Now concluded that:
'The more normal pattern was what might be called a 'sticking plaster' approach 
to assessment, based on what services might be in a medicine box. Families 
with complex problems were not assessed fully but were offered single services, 
which happened to be available, too late, at a time when the interventions were 
not effective at this stage. The research evidence suggests that the needs of these 
families cannot be ameliorated by short-term intervention of a single service'. 
Aldgateera/2001,119)
It was recognised that the assessment framework had potential if used by all 
agencies but that it was very detailed and labour intensive (LGA et al 2002). There was 
no requirement for other agencies to use the tool, and a plethora of other assessment 
models were in use. The research also found that:
  Repeated assessments are upsetting for families
  Social services case files rarely record adequate information about the 
interventions from other agencies
  The same conceptual framework should be applied to all children
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In response to the concerns, the Department of Health in conjunction with the Welsh 
Assembly Government developed a conceptual framework referred to as the Integrated 
Children's System (ICS).
'The ICS was designed to help social services managers and practitioners 
working with colleagues from other agencies to improve outcomes for children. 
It built upon previous developments such as the Assessment Framework and the 
Looking After Children materials and offered a single approach to undertaking 
the key processes of assessment, planning, intervention and reviewing based on 
an understanding of children's developmental needs in the context of the 
families and communities. 
(WAG 2003b, iv)
The implementation date for ICS, April 2005, was seen as ambitious given the amount 
of work required which included a revamp of IT systems. However, it has been 
welcomed as a much-needed development.
A valuable model for assessing need on an aggregated basis at a local level, 
referred to as 'matching needs and services', has been developed by Dartington Social 
Research Unit (Little 1996). The model was designed initially to find out which 
children in need required placements in residential care. This model has been expanded 
to assist local authorities to refocus their services across the broad range of children and 
families in contact with social services. From a representative sample of referrals from 
a range of agencies, groups of 'needs' are identified and validated by service users. The 
next phase involves deciding upon the ideal service response, the threshold for 
accessing the service, the best (realistic) outcome that can be achieved, and the means
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of evaluating impact. This process assists the agencies to plan services that address 
local needs better. This approach has the potential of linking the assessment of need for 
individual children with the wider agenda of developing a community-based strategy for 
family support services as recommended in Chapter Nine.
Keeping Children Safe
As outlined in Chapter Six, although much of the evidence presented in research 
reports points to the effectiveness of preventive services, there are considerable 
pressures on social services to focus on child protection and looked after children 
services. The Waterhouse Report (2000), the Utting Report (1997), reports of the 
Social Services Inspectorate, Joint Review Reports, and public inquiries have all 
criticised child care agencies for failing in these key areas. Much media condemnation 
has often accompanied this criticism. The publication of Lost in Care a report into 
allegations of abuse in North Wales children's homes committed since 1974 was 
eagerly awaited particularly in Wales, and attracted high media interest (Waterhouse 
2000). The Tribunal, chaired by Sir Ronald Waterhouse, was established in 1996 to 
inquire into the many allegations of abuse of children in care committed since 1974 in 
the former county council areas of Gwynedd and Clwyd. The Tribunal received 
evidence from 575 witnesses, of whom 264 gave oral evidence. 9,500 children's files 
and 3,500 statements were scrutinised. In addition 12,000 documents were collected.
The report Lost in Care, was presented to Parliament in February 2000. The 
Inquiry found that widespread sexual and physical abuse of boys (and to a lesser extent 
girls) had occurred in children's homes and foster homes between 1974 and 1990. Lost 
in Care made 72 recommendations which included the appointment of an independent 
Children's Commissioner for Wales, appointment of children's complaints officers by
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social services, "whistle blowing" procedures to be implemented by local authorities, 
and improved training for residential staff. These recommendations were supported in 
the main by the Welsh Assembly in their response to the report (NAW 2000a).
In the Foreword to the Report a commitment was made that the Assembly would 
take the work forward under three broad headings of 'listening to children, safeguarding 
children and providing better services for children'. The report also mentioned that in 
some cases though it agreed in principle with the recommendations, they proposed to 
take a different approach from that recommended. The report outlined the National 
Assembly's response to each of the 72 recommendations made in Lost in Care. It also 
included reference to two earlier reports. The Adrianne Jones Report had reported in 
1996 on child care procedures in North Wales social service departments and had made 
a large number of recommendations for improving the care of children. (Jones 1996). 
This had been endorsed by the Welsh Office, as was the Utting Report (1997) which 
reviewed the safeguards for children living away from home.
One of the main outcomes was the establishment of the Children's 
Commissioner for Wales. This recommendation met with widespread support in Wales 
and, after much canvassing by the National Assembly and by organisations such as 
Children in Wales, it was included in the Care Standards Act 2000. The Children's 
Commissioner for Wales was the first such post in the UK, although several other 
European countries have had such a post for some years. The Children's Commissioner 
took up his post in the summer of 2001. Lost in Care also found that sexual and 
physical abuse had occurred in a residential psychiatric unit. This led to the National 
Assembly establishing the Carlile Review, which published its report Too Serious a 
Thing in March 2002 (Carlile 2002). Its brief was to review the safeguards for children 
and young people within the health services in Wales. The Review made 150
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recommendations in regard to changes of policy. One of the Review's key 
recommendations had been identified in several previous child abuse inquiries that 
repeatedly pointed to failure on the part of hospitals and social services to share vital 
information. Medical staff should have access to child protection registers and social 
workers should have access to a child's medical history (recommendation 122). The 
Report of the inquiry into the death of Lauren Wright concluded: The health agencies 
did not give Lauren Wright the best service. If they had, despite all the faults identified 
by social services, it is most likely that she would have been protected' (Capon 2002).
Measures to protect children from abuse were co-ordinated in the third edition of 
Working Together to Protect Children, published in 2000 (NAW 2000f). This 
document brought up to date the child protection guidance and procedures that should 
be adopted by all agencies working with children and young people. In addition, it 
placed child protection within the broader Framework For Assessing Children in Need 
and their Families (NAW 2001b). As a sign of the improvement in inter-agency 
collaboration, for the first time all the Area Child Protection Committees within Wales, 
with the support of the National Assembly, combined to produce common child 
protection procedures. These were launched during the summer of 2002.
Their launch was overshadowed by what was to become another very high 
profile scandal, the death of Victoria Climbie. This could have been avoided if the 
statutory agencies had followed the guidance contained in Working Together. Once the 
events leading up to her tragic death in the Spring of 2000 became known, a full 
Judicial Inquiry chaired by Lord Laming was held. The evidence presented during the 
Inquiry highlighted the appalling level of abuse suffered by Victoria and the numerous 
occasions when statutory agencies failed to act to safeguard her. When Victoria 
Climbie died, she had 128 separate injuries, including cigarette burns, weals from
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beatings with belts and bicycle chains, and hammer blows to her toes. She ended her 
life suffering from scabies, trussed up in a bin liner and forced to sleep in a bathtub. 
She had been seen by dozens of social workers, policemen, and doctors (WAG 2003c). 
The lack of good practice and poor communication between the agencies was again 
brought into stark relief:
'Victoria was known to no less than three housing departments, four social 
services departments, two metropolitan child protection teams, a specialist centre 
managed by NSPCC and admitted to two different hospitals because of child 
protection concerns'. 
(Laming 2003, 3)
Lord Laming presented his report to the UK government on 28th January 2003. 
It made 108 recommendations, including:
  A children and families board chaired by a senior government minister should 
be created, to co-ordinate policies and initiatives that have a bearing on the well 
being of children and families.
  A national agency for children and families led by a Children's Commissioner 
should be established to ensure local services meet national standards for child 
protection and implement reforms.
  Committees for children and families should be established by councils, with 
members drawn from social services, education, housing, the NHS, and the 
police.
  New local management boards - chaired by council chief executives, and with 
members from the police, health, social services, education, housing and the 
probation service - should be set up. The boards would appoint a local director
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of children and family services to monitor effective inter-agency working on
child welfare and protection. 
  A national children's database should be set up to keep a record of every contact
a child has with a member of staff from the police, health and local authorities. 
(Laming 2003. 33-48).
In addition, it contained over 40 recommendations relating to social work in respect of 
practice and process, training, management and workforce issues.
The Health Secretary's response to the Laming report was to announce a 
fundamental reform of children's services. He said that 'a series of children's trusts 
would be set up to bring all local services for children under one organisation, following 
failure at every level' (Milburn 2003). In addition, all English social services were 
requested to undertake an immediate audit of their services and practices against the 
Laming recommendations and to indicate how and when they would be implementing 
those seen as appropriate for social services. In Wales the Welsh Assembly 
Government published a separate response to Lord Laming's Report, which broadly 
endorsed many of the practice recommendation and requested Welsh social service to 
undertake a similar auditing exercise (WAG 2003c).
In anticipation of the Laming Report and in response to the many concerns about the 
performance of services to children that became apparent during the Inquiry stage, the 
government had reorganised its services to children to bring them within the 
Department for Education and Skills (DfES). This included all the early-years services 
which come under the Sure Start umbrella and the Sure Start projects, the childcare 
programme, the Special Educational Needs Division, the work on Extended Schools, 
Children's Fund programmes, the Connexions Service, and the Youth Service. In 
addition, they transferred to the DfES the unit in the Home Office that had
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responsibility for Family Policy and all the Government programmes which aim to 
support families, including the Teenage Pregnancy programme and unit which 
previously sat in the Department of Health. Many of the family support functions that 
previously resided in the Lord Chancellor's Department were also to be integrated into 
the new directorate, including the Children and Family Court Advisory and Support 
Service (CAFCASS). Margaret Hodge, the first appointed Children's Minister, stated: 
'This is a genuine determination to break down unhelpful professional boundaries, to 
create a better integrated service which values each and every individual professional 
contribution' (Hodge 2003).
The government had been preparing a Green Paper Every Child Matters which 
was published in September 2003 (DfES 2003). The Green Paper, which was only 
relevant to England, included many of Lord Laming's recommendations. Its appraisal 
of the events leading up the death of Victoria Climbie and of other children who had 
been the subject of previous inquiries makes for sober reading:
'From past inquiries, there were striking similarities which show some of the 
problems are of long standing. The common threads which led in each case to a 
failure to intervene early enough were poor co-ordination; a failure to share 
information; the absence of anyone with a strong sense of accountability; and 
frontline workers trying to cope with staff vacancies, poor management and lack 
of effective training'. 
(DfES 2003,5)
Green Paper - Every Child Matters
Along with the appointment of a Children's Commissioner for England, the 
Green Paper proposed four main areas of reform.
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Early Intervention - In order to ensure that children received services at the first onset 
of problems, it was proposed to establish a register of all children in each area; to have a 
single named professional in charge of a case; multi-agency teams based around schools 
and children's centres would be encouraged.
Accountability and Integration - Councils would be expected to establish children's 
trusts by 2006, bringing together health, education and social services, as well as the 
career service and Connexions; each council would appoint a children's director with 
the statutory responsibilities of the chief education officer and the social services 
director; and a lead councillor would be appointed to take political responsibility for 
children's services; Area Child Protection Committees would be replaced by new 
statutory bodies known as Local Children's Safeguarding Boards. 
Workforce Reform - A new workforce strategy for all childcare workers covering pay, 
conditions, and standards of practice would encourage recruitment and retention. 
Supporting Parents and Carers - More family support services, including parenting 
classes and a national parents' helpline; compulsory action through parenting orders as a 
last resort where parents are condoning truancy, anti-social behaviour or offending.
The immediate response to the publication of the Green paper was mainly 
positive, though even at that early stage there were some misgivings:
'It sets the scene for strong leadership, clear accountability and tighter co- 
ordination between local authorities and partner agencies. These new 
constructive partnerships will go a long way towards helping us increase the 
well-being and safety of children'. 
(Behan 2002)
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'We particularly welcome the proposals for national standards, local 
safeguarding children boards, improved accountability, multi-disciplinary teams, 
and a children's commissioner'. 
(Marsh 2003)
'The real key to solving the crisis in children's services is to get local services 
working properly. Funds need to be spent to boost local services, to employ 
more staff, to cut the excessive workloads, and to pay better salaries to attract 
new people who are willing to work in a very difficult service'. 
(Davies 2003)
'The general direction of the Green Paper is right. The change management 
implications are huge but the Green paper does not really address them'. (Mead 
2003).
One of the main concerns about the Green Paper was that, although the reforms 
would improve the health and well-being of the many disadvantaged children, it was 
debatable whether or not implementation would actually reduce the likelihood of 
another Victoria Climbie case occurring. The Green Paper appeared to have as its basic 
premise an assumption that: 'if the net is cast widely, support provided to a wide 
number of families with lower levels of problems and children are tracked through the 
system, we will ultimately reduce the level of significant harm to children and also cut 
offending, truancy and early pregnancy' (Neate 2003). David Thorpe believes the 
assumption to be a fallacy. First, he says, 'you have to be clear what you are trying to 
prevent, and who you are targeting in order to prevent it (Thorpe 2003). Thorpe argued 
that, as there was no direct cause and effect relationship that we are aware of, it was
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only possible to identify which children needed help once a boundary had been crossed. 
You then make sure you intervene and must have a range of options available. John 
Ransford, Director of Education and Policy at the Local Government Association, stated 
that the Green Paper should be seen as about improving the quality of life of young 
people and not about preventing abuse (Ransford 2003). There was also concern over 
the speed of proposed changes, and, in particular, the rolling out of children's trusts 
across all local authorities in England before Pathway Trusts had been evaluated.
The Green Paper, which in theory only related to England, was given much critical 
attention in Wales. The Minister for Social Care and Health Jane Hutt was clearly 
pleased to highlight the areas in which the Welsh Assembly Government (WAG) had 
taken the lead in respect of some aspects of the Green Paper (Hutt 2003). This included 
the appointment of a Children's Commissioner, and the introduction of local multi- 
agency partnerships (i. e. the Framework for Partnership introduced in 2002). She 
pointed out that in some local authorities the integration of children's services and 
education had already taken place. Hutt also stated that:
  Children's Trusts would not be introduced in Wales, as it was felt that structures 
should be left for local decision making
  she was seeking powers to place on a statutory footing the Area Child Protection 
Committees and the Framework for Partnerships
  she was ascertaining whether it was possible to transfer the responsibility for 
CAFCASS to WAG
  new duties would be given to agencies to safeguard children
  local authorities, NHS Trusts, and Local Health Boards would need to appoint 
lead directors and members for children
  a new post of director of social care and health within WAG would be created.
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A Distinct Welsh Agenda
In its response to the Green Paper, as with its policy of community regeneration 
to be outlined in Chapter Three, the Welsh Assembly Government is beginning to 
follow its own agenda for Wales. Although the Assembly does not have primary 
legislative powers, it does make policy, regulations, and standards and guidance across 
a range of devolved areas including health, education and social services. Where it has 
discretion and powers, one can detect discernible differences in how the Assembly is 
promoting government policy:
  The appointment of the first Children's Commissioner in the UK is now likely to 
be followed in England after the publication of the Green Paper and the Children 
Bill.
  There appears to be a closer relationship developing between the Assembly and
local authorities in Wales, where one has a distinct sense of partnership, as 
opposed to England where a top-down approach is more evident. For example, 
WAG has established a close working relationship with the Welsh Local 
Government Association which was instrumental in resisting the ring-fencing of 
funds. The introduction of Regional Government in England might well see such 
an approach being developed.
  The Welsh Assembly has adopted a different approach to developing services to 
young people. Here again the emphasis is on working closely with local 
authorities to build on what already exists via the Extending Entitlement 
initiative, by making it a statutory duty to provide a range of services and 
opportunities to which young people are entitled. In England, Connexions 
appears to be more about building a new service for young people and has a 
strong emphasis on monitoring, surveillance, and tracking young people.
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  Economic regeneration has a bottom-up approach epitomised by the Community 
First initiative.
  The majority of early years services are to be inspected by the Care Standards 
Inspectorate and not ESTYN, in contrast to England where such services will be 
inspected by the education service inspectorate OFSTED.
  The Assembly has no intention of publishing league tables in regard to either 
school examination results or social services performance.
  The Welsh Sure Start programme has included a 'community capacity-building' 
element which is absent in England.
  Integration between the Social Services Inspectorate and the Social Care 
Inspectorate is not taking place in Wales.
  Health Services reorganisation in Wales has created Local Health Boards which 
largely play a commissioning role and provide some primary health services, 
whilst in England the Primary Care Trusts both commission and provide 
services.
Although there are positive signs that the WAG seems to be more willing to 
listen and respond to the views, wishes and needs of the communities they serve, there 
does appear to be a serious downside in terms of funding, particularly in respect of 
children.
Children Fund - Wales has no equivalent to the English Children Fund. This fund 
makes available to local authorities and voluntary organisations £380 million over a 
three-year period 2001-4, in order to fund services to prevent children aged 5-13 years 
and their families suffering from the consequences of poverty (Audit Commission 
2003). A number of local authorities have used the Children Fund funding to extend 
their On Track projects to other parts of the authority.
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Audit Commission - Their report to the National Assembly of Wales in 2000, stated 
that social services in Wales in respect of their children's services receive on average 30 
% less funding then their counterparts in England (Audit Commission 2000). 
Children and Adolescent Mental Health Services (CAMHS) - WAG has made only 
a modest amount of money available to implement the CAMHS Strategy for Wales, 
whilst in England there has been a commitment to increase funding to CAMHS by 20% 
every year for three years (DfES 2003).
Carlile Report -WAG has made no funding available to allow NHS Trusts to 
implement its many recommendations.
Although it is outside the scope of this thesis, there are indications that other 
aspects of public services in Wales receive less funding. For example, GPs in Wales are 
paid £10,000 a year less than their English counterparts (Western Mail 2002). A review 
of Welsh development since devolution concluded that:
'Progress has been made but there is still a long way to go to translate policies 
and strategies into real differences for children, young people and their families 
on the ground. WAG needs to consolidate its policies and initiatives, deliver 
resources and monitor implementation...there may also need to be regional or 
national initiatives to deal with chronic problems such as the lack of placement 
choice'. 
(NCH2003,11)
New Labour's Commitment to Children
As outlined in the later part of this chapter, since New Labour came to power in 
1997, the government has shown an unprecedented high level of interest, activity and
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initiatives in respect of children and families shown by the government. It's 
modernisation agenda has had a major impact on the way local authorities function and 
provide services and lays much greater emphasis on obtaining best value and on 
measuring outcomes for children (WO 1999 b). New legislation and guidance are 
ensuring that social care agencies and providers of services are working to clear 
standards (DoH 2000a). Investment in direct services to children and families, such as 
Sure Start and On Track, are welcomed by families. The publication of the Children 
Bill (DfES 2004) clearly indicates the government's intention to continue to place the 
welfare of children and support to families high on its agenda. Such has been the level 
of activity and change demanded by the government of local authorities that they are 
concerned that they are 'drowning in a sea' of government-funded initiatives (LGIU 
2004). A new word 'initials' has become part of the public-sector vocabulary. Given 
this unprecedented level of activity it is reasonable to inquire as to exactly what impact 
this has had on the lives of children and families. The final Chapter of the thesis 
suggests that for children most in need the outcomes are still poor, and outlines a series 
of policy recommendations that might address this situation.
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CHAPTER THREE HISTORY AND DEVELOPMENT OF SOCIAL CASEWORK
A historical review of the development of social casework from its early 
beginnings in the charity movement of the nineteenth century up to the present time.
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CHAPTER THREE HISTORY AND DEVELOPMENT OF SOCIAL CASEWORK
Social work has lost its way and is in crisis, according to a number of its most 
eminent academics (Parton and O'Byrne 2000, Batty 2002, Jordan 2000b). There is 
concern that social work, in the way it is both conceptualised and practised, has 
become:
  very defensive
  overly proceduralised
  narrowly concerned with assessing, managing, and insuring against risk.
This chapter reviews the development of social casework from its early 
beginnings in the charity movement of the nineteenth century up to the present day, 
considering how and why social work has reached its current state. As we enter the 
twenty-first century Jordan suggests that the core of the dilemma facing the social care 
profession is a new moral climate and political culture (Jordan 2000b). This involves a 
change from generalised, mediocre public services for passive recipients to high- 
quality, tailor-made provision that demands more (in terms of independence and 
achievement) from those who get it. More generally, this cultural shift involves 
increased emphasis on the notion of a 'responsible society' in which all must contribute, 
an approach which has resonance with the ideas of Etzioni and communitarianism 
(Etzioni 1993).
Thompson suggests that, 'as social work is a political entity, how it is defined, 
conceptualised and implemented is therefore a contested matter' (Thompson 2000, 12). 
Payne describes three different approaches to social work (Payne 1997). These are:
  Individualist-reformist. This refers to a view of social work as an activity 
geared towards meeting social welfare needs on an individual basis.
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  Social-collectivist. According to Payne, this involves seeing social work 
as part of a system which seeks to promote co-operation in society so 
that the most oppressed and disadvantaged people can gain power over 
their own lives.
  Reflexive-therapeutic. This approach is geared towards promoting and 
facilitating growth in order to enable people to deal with the suffering 
and disadvantaged they experience.
Although each approach does help to convey some of the characteristic activities 
and purposes of social work. Each criticises or seeks to modify the others yet Payne 
suggests that they also have affinities. For example, both reflective -therapeutic and 
social-collective views are centrally about change and development. Also, reflexive- 
therapeutic and individualist-reformist views are about individual work rather than 
social objectives. Even where they appear to differ, the different approaches can be 
reconciled in practice. For example, social-collective views oppose some of the social 
purposes implied in individual and therapeutic views. Nevertheless, most people who 
take this view of social work accept that it is valid to help individuals fulfil their 
potential within the social system. Generally, therefore, most definitions of social work 
include elements from each of these approaches. The most widely accepted definitions 
of social work in the post-war years contain a number of consistent elements. For 
example, an influential definition from the 1950s was that developed by Swithin 
Bowers:
'Social casework is an art in which knowledge of the science of human relations 
and skills in relationship are used to mobilize capacities in the individual and
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resources in the community appropriate to better adjustment between the client 
and all or any part of his total environment (Bowers 1949,417).
This definition recognised the importance of the social environment and of 
adjustment as a two-way process, although not specifically of family and social 
relationships. It was later expanded but not fundamentally changed by the British 
Association of Social Worker's definition (BASW 1975):
'Social work extends its interest beyond the immediate issue to understand the 
client's background, social situations, motivation, attitudes, values, personality 
and behaviour, and attempts to encourage development and change by a wide 
variety of methods which amongst many others may well include the 
development of strong relationships with clients, insight techniques, behaviour 
modification and practical help' (BASW, 1975).
The International Federation of Social Workers, after years of consideration and 
consultation, agreed a global definition of social work in 2000:
'The social work profession promotes social change, problem solving in human 
relationships and the empowerment and liberation of people to enhance well- 
being. Utilising theories of human behaviour and social systems, social work 
intervenes at the point where people interact with their environments. Principles 
of human rights and social justice are fundamental to social work' (IFSW 2000).
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Charity Organisation in the Nineteenth Century
When compared to law and medicine, social work is a young profession. It was 
'born in the slums of London in the late nineteenth century' (Younghusband 1981). 
Efforts were being made to tackle the suffering of the poor before this but they were, in 
the main, poorly organised and unco-ordinated. It was not until the formation of the 
Charity Organisation Society (C.O.S.) in the late 1860s that social work began to be co- 
ordinated and developed. One of the earliest influences on social casework was 
Thomas Chalmers. A Presbyterian leader in Glasgow between 1819 to 1823, he devised 
a scheme for meeting the problems of poverty of his parishioners which anticipated in 
many ways the work of the C.O.S. The offer of help to the parishioners, via his church 
wardens, was based on a number of key principles.
  Self-Help - the applicant should be encouraged to seek employment and 
look at ways of saving or spending more wisely
  Help of Relatives - if the above was insufficient, then relatives should be 
approached to see if they could assist
  Help from Neighbours - neighbours should be approached to see if a 
joint effort over a short or long period would keep the stigma of 
'pauperism' from their neighbour from.
Only if all these efforts failed should the parish fund be used. The thrust of 
relief was that help was to have a moral and educational end, not a demoralising one. 
Chalmers recognised that the nature of the visitor chosen for the work was important. 
He described the characteristics of a good social worker:
'Be kind and courteous to the people, while firm in your investigation about 
them, and in proportion to the care with which you investigated will be rarity of
Page 101
______________Chapter Three History and Development of Social Casework 
the applications that are made to you. If drunkenness be a habit with the 
applicants, this in itself is an evidence of means, and the most firm 
discouragement should be put upon every application in these circumstances. 
Many applications will end in our refusal of them in the first instance; because 
till they have had experience of your vigilance, the most undeserving are apt to 
obtrude themselves; but even with them show goodwill, maintain calmness, take 
every way of promoting the interest of the their families, and gain, if possible, 
their confidence and regard by your friendly advice and the cordial interest you 
take in all that belongs to them'. 
(Chalmers, 1912,345)
This emphasis on the need to select and train voluntary visitors who could 
understand and handle effectively all applications for relief was Chalmers' most 
important contribution to nineteenth-century social work (Woodroofe, 1962,47). His 
belief in the evils of promiscuous and sentimental giving was also a key theme.
During the latter half of the nineteenth century, Booth (1903) and others were 
bringing to the public attention the extent of poverty and suffering that existed in 
London (as referred to in Chapter One). When they were made aware this, many 
wealthy philanthropists developed a guilt complex. Woodroofe suggests that 'being 
good for good's sake, as well as God's, was a means of assuaging that sense of personal 
guilt which lay at the base of so much of the humanitarianism of the Victorian period' 
(Woodroofe 1962,22). Beatrice Webb called this a 'class consciousness of sin' born of 
the realisation that an industrial organisation which brought riches to the few failed to 
provide a decent livelihood for the many (Webb, 1862. 22). Charity, properly 
organised, appeared to many as a solution more acceptable than reform of the social 
system.
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This belief in the benefits of philanthropy led to a considerable increase in the 
number and type of charities, particularly in London during the first half of the 
nineteenth century. Following a survey in 1861, Low estimated that there were 640 
institutions of which 279 had been founded between 1820 and 1850 and 144 between 
1850 and 1860 (Low 1862). Low estimated that the total income of charities in London 
exceeded £2.5 million and well exceeded the provision made from the public funds. 
Young and Ashton identified seven types of organisations concerned with social 
casework during the early part of the century, each influenced to some degree by 
Chalmers' philosophy (Young et al 1956). The most relevant to the development of 
social casework were the Visiting Societies. The incipient casework of the visiting 
societies was probably the strongest link between Thomas Chalmers and the C.O.S. At 
their best, the visitors from these societies set out to befriend the poor and through 
actual visits to understand the precise nature of their difficulties. To help the visitors, 
local visiting committees were formed to which the visitor would report and from which 
financial aid might be obtained. The scheme was best developed in London where in 
1843 the Metropolitan Visiting and Relief Association was formed. Within a few 
months over a thousand volunteers were recruited to visit parishioners likely to need 
help. Each visitor was expected to keep two records of each case: a journal including 
details of the families, and a report to the local committee. The other types of societies 
included: 1) The Relief Societies to meet local need (Jewish Poor Relief) are worthy of 
special note as they were enlightened and remarkable generous for their time. Instead 
of regarding every applicant as a potential swindler, the guardians accepted the 
genuineness of every case until the opposite was proved. 2) Accommodation Societies - 
provided beds for the homeless mainly in the large cities such as London and Liverpool. 
3) Improvement Societies - although not strictly concerned with family casework,
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employers contributed to the philanthropic effort by hoping to reduce vice and 
immorality among their workers. 4) Suppression Societies - a number of voluntary 
societies were first established to suppress a perceived evil, although many went on to 
develop a constructive casework organisation.
In London private charities (offering as they did immediate, easy, short-term 
solutions to the problems of poverty) had spawned to such an extent that some believed 
they worsened the situation. Octavia Hill, who was to play a profound part in 
influencing future generation of social workers and who was active in the Charity 
Organisation Society, stated that:
'I am quite awed when I think what our impatient charity is doing to the poor of 
London. Men who should hold up their heads as self-respecting fathers of 
families, learning to sing like beggars in the street - all because we give 
pennies'. 
(Hill 1889)
Octavia Hill, developed well-managed accommodation for poor families as she 
felt that it was difficult to have self-respect when one lived in humiliating and degrading 
slums. Much of Hill's time was spent in supervising the social workers whose training 
she also undertook. She became a founder member of the Charity Organisation Society 
and wrote many papers under its auspices.
Young and Ashton concluded that even before the C.O.S. was established, 
certain key elements of social casework had been established. The principle of no relief 
without thorough investigation was evident in many societies. Elements of casework 
method (i.e. the interview, the visit, the case committee, the sifting of evidence, and
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consideration of the needs of the whole family before deciding what to do) can be traced 
throughout the century. (Young and Ashton 1956,91).
The Charity Organisation Society
The majority of private charities were diverse, unco-ordinated and competitive. 
Moreover, they were incurious about their applicants and issued soup, dole, coal tickets, 
blankets etc to all who asked, without any attempt to investigate the actual needs of 
each case. Volunteer visitors and social workers were blamed for some of the 
difficulties:
'It was the human weakness of the social worker that was often to blame. 
Without training, and often without adequate preparation regarding the aims and 
purposes of the society they served, these good-hearted, somewhat sentimental 
workers all too often were taken in by apparent distress that they tended to give 
relief as a matter of course'. 
(Young and Ashton 1956,93).
It was not the giving that was condemned so much as the effect that the practice 
had on the receivers. Canon Barnet felt that 'it made those of the poor who were ready 
to down tools do so at the slightest hint that easy money was available, that they were 
encouraged not to support themselves but to work up their case as an applicant, and to 
exaggerate their distress and poverty for the purpose of gaining public sympathy' 
(Barnett 1918,230). It was with the idea of co-ordinating the efforts of charitable 
organisations in London and of formulating some general principles to guide them in 
their work that the Society for Organising Charitable Relief and Repressing Mendacity
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came into being in 1869. It was renamed the Charity Organisation Society (C.O.S.) a 
year later. The main aims were to introduce order into the chaos of London's 
philanthropic organisations and to reduce the incidence of pauperism. By 'repressing 
mendacity' and hence treating only cases deemed deserving of help, the Society aimed 
not only to reduce unnecessary expenditure but also to use charity as a means of 
increasing the moral stature of the individual and society.
In these early years the C.O.S was essentially an upper middle class 
foundation, with eminent men from the medical, legal, and business worlds prepared to 
give considerable service in time and money to put the organisation on a sound footing. 
Its appeal was sufficiently in line with the traditional approach to philanthropy to attract 
many of the well-to-do leisured class to give voluntary service. It was within the 
framework provided by the Society that social casework developed. Charles Lock who 
joined the C.O.S. in 1875 began from the premise that the individual should make 
provision against what he called 'the ordinary contingencies of life'. Unless the 
individual maintained himself and his family, both the individual and society would 
suffer. Into this framework Lock fitted his principles of charity. First, no work of 
charity was completed which did not place the person in self-dependence. Second, all 
means of pressure must be brought to bear upon the individual to help or force him into 
being self-dependent. Fear of destitution, a sense of shame and the influence of 
relatives were all weapons to use. Third, the family was to be considered as a whole; 
otherwise the strongest social bond would be weakened. The care of the young and the 
aged, help in sickness and in trouble - should be borne as far as possible by the family. 
Fourth, a thorough knowledge was necessary, both of the circumstances of the persons 
seeking relief and of the means of helping them. Fifth, relief, in order to effect a cure as
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distinct from placing the applicant in a position of self-help should be adequate in kind 
and quantity (Lock 1883,7).
These principles were based on certain assumptions about human nature and 
society that continued to be influential into the Thatcher Years and beyond, as outlined 
in more detail in Chapter Five. The first assumption was that, with certain rare 
exceptions, 'self-dependence' was possible for all men. If they failed to attain it, the 
fault lay in themselves and not in any external causes. As Woodroofe observes: 'The 
possibility that the fault could lie, wholly or in part, in the economic set-up of society 
did not enter the collective mind of the C.O.S. To them, the character not circumstance, 
was the explanation of failure' (Woodroofe 1962, 34). This assumption that all was 
well with the overall economic and social organisation of society, led the C.O.S. to 
under-estimate the extent of poverty with which they and the state had to deal. At a 
time when Charles Booth was making the survey which led to him to conclude that 30% 
of the inhabitants of London lived at or below the level of subsistence, the C.O.S 
claimed that only one third of the English population belonged to the working class 
(Booth 1903,208./C.O.S. 1899,43).
The second assumption was that it was both necessary and desirable that state 
intervention be kept to an absolute minimum. The role of the state was to be limited to 
maintaining a Poor Law based on the principles of 1834 in order to deal with those 
cases which were regarded as ineligible for private charity (either because the applicants 
were thriftless, given to drink or leading immoral lives or because their poverty was 
chronic and hence beyond the means of private charity to deal with effectively). Thus, 
if an applicant would not respond to the bracing qualities of private charity, they would 
be handed over to the Poor Law:
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'Poor relief is for those who, for some reason or other, are defaulters in the 
contract of social obligation. They do not maintain themselves. They throw the 
fulfilment of their obligation on others - on the State or on members of the 
community'. 
(Lock 1909,263)
The third assumption held by Lock was that the Poor Law and the private 
charities had their own clientele and methods, i.e. that there was some way by which the 
'deserving' poor could be separated from the 'undeserving'. Although initially the 
Society attempted to recommend a hard line, over time the difficulty in implementation 
resulted in the term 'undeserving' falling into disuse and being replaced by terms such 
as 'not likely to benefit'.
It was volunteers who carried out the investigation into the background and 
current situation of the claimants to the private charities. Gradually it was accepted that 
the work undertaken by the 'volunteer' should not be entrusted to novices or quacks, 
and that training was necessary. The C.O.S. in 1896 instituted for its visitors and social 
workers a scheme of training through lectures and practical work. In 1903 this course 
was developed as the basis for the School of Sociology which in due course became 
amalgamated with the London School of Economics to become the Department of 
Social Sciences and Administration (Woodroofe 1962,54).
The Settlement Movement
One institution that Woodroofe considers to have played a major role in the 
development of the theory and practice of social group work was the Settlement 
Movement (Woodroofe 1962,64). The philosophy which lay behind it was best
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expressed by W. Moore Ede in 1896 when he discussed the attitude the church should 
take to the social problems of London:
'The dwellers in the East End of our towns will not be converted by missionaries 
and tracts sent by dwellers in the West End. The dwellers in the West End must 
go to the dwellers in the East, share with the East those pleasures which give 
interest and delight to the dwellers of the West, and make up the fullness of their 
life. When the dwellers in the West go thus to the dwellers in the East, they will 
themselves be converted, for they will have turned to Christ and accepted His 
yoke of personal service, and the dwellers in the East, recognising the true 
helpfulness of the Christian life, will be converted too'. 
(Ede 1896, 102-103)
It was Canon Barnett, previously active in the C.O.S., who established the first 
Settlement. It was called Toynbee Hall after the prominent social reformer Arnold 
Tonybee. Several other Settlements were quickly established, usually linked to 
universities. They aimed to mitigate class conflict but not to touch the economic and 
social order. As Booth remarked, 'they have given a new form to the practice of 
neighbourliness and have thus made for social solidarity' (Booth 1903, 381). Booth had 
identified about twelve Settlements in London, four of them with special buildings, 
equipped with lecture halls, class-rooms, club-rooms and gymnasia as well as rooms for 
residents, and all fulfilling their role of 'residential club with the purpose being the 
social, moral or religious improvement of the neighbourhood in which the settlement 
was established (Booth 1903, 377). Although the Settlements played their part in the 
social reform movements of the day, it is in the realm of group work theory and practice
Page 109
______________Chapter Three History and Development of Social Casework 
that the Settlements, and Toynbee Hall in particular, made their most important 
contribution to social work.
During the early part of the twentieth century the differences between the 
approach adopted by C.O.S. and that of the Barnetts and Webbs became more apparent. 
The C.O.S leaders such as Charles Lock and Octavia Hill believed in the necessity for 
an essentially deterrent Poor Law, although relief, if given, should be adequate. They 
thought, in the face of overwhelming evidence, that:
  the poor could be taught thrift and prudence
  live independent lives with the help of relatives, friends, neighbours and 
employers
  save against ill-health and old age.
They opposed all forms of state provision on the grounds that these would 
pauperise and undermine incentives to work. The Barnetts and Webbs on the other 
hand pointed out the inefficiency of the Poor Law, which could take no action to 
prevent destitution or to set people on their feet again. They knew at first hand the 
degrading poverty of slum areas in big cities that had grown up as a result of the 
industrial revolution. They argued that 'moral failure lay primarily with employers of 
sweated labour, slum landlords, supine local authorities and the ignorant rich' 
(Younghusband 1981, 16). They saw the remedy in collective action against collective 
ills, such as extending and enforcing legislation to improve housing, health and 
conditions of work.
Younghusband concludes that, as far as the emergence of social work is 
concerned, the significance of the C.O.S. / Barnett controversy was that it began to 
clarify those ills which only large-scale public action could remedy, ills that could not 
be eliminated by social work with individuals (Younghusband, 1981).
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1900 to the Second World War
Tremendous social changes took place during the first 40 years of the twentieth 
century, but initiative and fresh discovery in social work had died down. The creative 
pioneers had somehow failed to disentangle social work as a relevant form of practice 
for meeting social need from an outmoded ideology. As Macadam observed in the 
1930s:
'Much of their work is out of print and out of date. Where are their successors? 
Where are those who, inheriting from their ideas and standards which bear the 
test of time, can interpret them to a generation which speaks a different language 
and moves in a totally different environment?'. 
(Macadam, 1934,21)
During this period a figure emerged from the United States to whom modern 
caseworkers need to acknowledge a profound debt. Mary E. Richmond became 
secretary of the Philadelphia Society for Organising Charity, an organisation established 
in 1878 and based on the C.O.S. According to Richmond, 'it had fallen into a tangle of 
good intent' (Richmond 1905,222-228). In a very short period she radically 
reorganised the society, established the Pennsylvania State Conference of Social Work 
and the Philadelphia Social workers club.
In her seminal work Social Diagnosis, published in 1917, Mary Richmond 
highlighted the need for good holistic assessments of the individual if social work 
intervention was to be effective (Richmond 1917). She defined social diagnosis as:
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' the attempt to make as exact a definition as possible of the situation and 
personality of a human being in some social need - of his situation and 
personality, that is, in relation to other human beings upon whom he in any way 
depends or who depend upon him, and in relation also to the social institutions 
of his community' (Richmond, 1917, p. 43).
Due recognition was given by Richmond to the work of Chalmers and the 
C.O.S. in identifying the need for individual investigation. Richmond came to see the 
treatment of individuals as a total process, the techniques of which could be ordered, 
described, analysed and transmitted from one generation to another. She saw that 
process of casework included study of the facts, diagnosis of the problem, and plan of 
treatment, and believed in the equal importance of advances in the welfare of both the 
individual and society.
The Post-War Era
The reforms of the immediate post-war period went a long way towards slaying 
the five giants of the Beveridge Report (as outlined in Chapter One) despite the 
significant levels of poverty still prevailing in Britain during the 1950s and 1960s. The 
social worker, once regarded as a doer of good works in a voluntary organisation, 
became an accepted part of the machinery of state in delivering social services 
(Woodroofe 1962). Titmuss, in his history of the Second World War, describes the 
increasing demand for social workers as a result of their ability to work in a variety of 
difficult situations: with evacuees, the homeless, servicemen with psychiatric problems
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and disturbed children (Titmuss 1950). Titmuss has high praise for social workers. He 
thought that in the wake of personal difficulties thrown up by the war the gulf between 
administrative provision and the actual and effective implementation of such provision 
needed constant bridging; it was the job of social workers to build the bridges (Titmuss, 
1950). Social workers were now to be found in a variety of newly formed state 
organisations.
The Iatel940s and the 1950s were a rather barren period for the development of 
welfare services. At a central government level, responsibility for services was divided 
between the Home Office (which had oversight of probation and children's services) 
and the Ministry of Health (which was concerned with services to the elderly, the sick, 
and the disabled). At a local government level, there was a separate committee for 
children's services, while responsibility for other services was divided between health 
and welfare committees and between education and housing. Working to these 
committees were separate departments, each with their own staff, each working to their 
own assumptions, training, and traditions (Sullivan 1996). For example, Child Care 
Officers were to be found in the Children's Departments formed as a result of the 
Children Act 1948 (outlined in detail in Chapter One), while almoners were present in 
hospitals and psychiatric social workers in the local authority health and welfare 
services. The development of policy was also influenced by pre-war, Poor Law 
attitudes among welfare workers. In some areas of the country workers appeared to 
believe that help for the disadvantaged should be provided by families and charities and 
not by them (Younghusband 1978,39). In others, services appeared to be guided by 
moral or moralistic stances. One manager in the mid 1950s was reported as describing 
'the role of social services as being to ensure that people do as they are told and to make 
them realise that they will be punished if they don't' (Rogers and Dixon 1960, 111).
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There were many outstanding issues for social work in respect of staffing, 
training and organisation. These were not new issues. In 1946 Professor Simey 
investigated the salaries and conditions of social workers. He concluded that the reason 
why social workers earned incomes between £200 and £400 per year was that too strong 
an emphasis had been placed in the past on 'a sense of vocation, a traditional approach 
and the value to be placed on personality' (Simey 1946,26). These findings were 
confirmed in the Report on the Employment and Training of Social Workers published 
in 1949 (Younghusband 1949). The study found that:
  there was an extreme shortage of trained social workers in the health and 
welfare services
  the great majority of workers had received no systematic training and, 
under existing salary scale, had little incentive to get trained,
  departments were under-staffed, offered low salaries and poor 
promotional opportunities.
'Some of these workers have very good natural gifts of sympathy and 
sensitivity. Their lack of training makes it difficult for them to detect the basic 
difficulties underlying the presented problem. In these circumstances they may 
be inclined to offer premature advice and reassurance, to impose apparently 
reasonable plans upon clients rather than to explore their feelings and needs in a 
way that will help them to find their own solutions'. 
(APSW, 1956,6)
Professional practice during the 1950s varied greatly between different sectors. 
For example, case records were rudimentary. The Younghusband working party found
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case records to be 'poor or non-existent' in the health and welfare services, owing partly 
to pressure of work and lack of clerical help (Younghusband 1959). On the positive 
side, the Home Office had introduced assessment and case history forms in the 
Probation and After Care Service. This uneven state of service recording meant that 
there was a lack of data for assessing the nature and geographical distribution of need, 
who exactly was receiving the service so as to avoid duplication, and the quality of 
services provided and their outcome.
By the end of the 1950s, although social work was well established, its status 
had improved little since the war. As highlighted by the report of The Working Party 
on Social Workers in the Local Authority Health and Welfare Services, 'social work 
(still) faces problems of shortage of staff, low salaries, lack of opportunity for training 
and promotion, and often unfavourable working conditions' (Younhghusband 1959). In 
seeking to explain the situation, Woodroofe describes social work as' a depressed 
occupation' suffering from its links with unpaid volunteers during the latter part of the 
nineteen century, and from its emphasis on vocation:
'Despite the increasingly important role which its social workers are playing, 
England has been extremely loath to grant them payment and status 
commensurate with the work they do'. 
(Woodroffe 1962,212)
A valuable source of information about rank-and-file practice in different 
services is to be found in Rodgers and Dixon's study Portrait of Social Work (1960). In 
this northern county in the mid-50s there were 72 social workers, among whom 5 had 
received professional training and 42 no training of any kind. The study found that
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training was not considered important compared with 'being good with people', 
attitudes such as sometimes taking a 'firm, stand and standing no nonsense', and 'not 
allowing people to get away with it'. Casework was regarded as common sense, 
'requiring no special skill or method so that any worker feels equal to it'. (Rodger and 
Dixon 1960,158).
The changes that finally resulted in social work and social services departments 
and an extension to the Probation Service began in the 1960s, accelerated throughout 
the latter part of the decade, and culminated in the publication of the Seebohm Report 
(Seebohm 1968). This subsequently led to the Local Authority Social Services Act 
1970, which combined the various welfare services under the umbrella of unified social 
services departments (LGSSA 1970). These events are outlined in more detail in 
Chapter One.
The principles incorporated in the Seebohm Report became the source of much 
controversy. The Report, while commenting on the organisation of personal social 
services, provided no explicit justification of social work. It was silent on the criteria by 
which service priorities should be established. While the report listed a series of 
objectives and defined client rights, it neither costed nor quantified these proposals. 
The result was that aspirations for this universalist service were often dashed because no 
one had thought to calculate the cost; or as one academic wrote at the time, expectations 
raced ahead of available resources, and a Babel of universalist aspirations overwhelmed 
the language of priorities (Pinker 1979).
Sullivan (1996) suggests that Seebohm's analysis implied that personal 
problems were often a reflection of wider structural problems and that the old emphasis 
on psychodynamic approaches was inappropriate in this new world. The response, he 
suggests, was twofold. First, there was a change in the nature of social work education.
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Training opportunities certainly expanded with the formation of the Central Council for 
Education and Training of Social Workers (CCETSW) in 1971. CCETSW brought 
together over 120 training courses that had been developed haphazardly over the 
previous thirty years and for the first time created a common minimum standard of 
qualification for social workers, the (two year) Certificate of Qualification in Social 
Work. The emphasis of the training changed from a concern with personal and family 
dynamics to training social workers to carry out generic tasks. Sullivan believes that 
this was a misunderstanding of Seebohm who had stressed the need for the new social 
services to be generic but for services to be provided by a number of specialist workers 
rather than by genetic workers. The Report actually recommended that separate 
departments (within social services) should be established in order to provide specialist 
services for children and families, the elderly and handicapped, education welfare and 
child guidance services, home help, mental health and other social work services then 
provided by health, and certain welfare services provided by housing (Seebohm 1968, 
220).
The second response was ideological, with a strong emphasis upon 
models proposing that individual problems should be seen through the lenses provided 
by systems theory. Problems are seen as arising from the dissonance between elements 
of the individual's or family's social system, including the community in which the 
individual lives, the society of which they are a part and the policies prescribed by that 
society (Pincus and Minihan 1973, Goldstein 1973). The role of the social worker in 
this approach was to act as a change agent, engineering change in whichever sub-system 
was responsible for problem causation. In order to perform this role, social workers 
would needs skills in social casework, group work and community development. 
Although the contradiction of state employees sometimes acting to change the state was
Page 117
______________Chapter Three History and Development of Social Casework 
never resolved, for a while at least systems theory seemed to be the panacea for social 
work's post-Seebohm ills (Sullivan 1996). The formation of social services 
departments saw a significant increase in social workers and other care staff. By 1979 
over 190,000 staff were employed in England in the social services, with approximately 
13,000 social workers in post (Walton, 1982).
Social Work under the Conservatives 1979-1997
One of the first actions undertaken by the new Conservative Secretary of State 
for Social Services, Patrick Jenkins, was to establish a working party under the 
chairmanship of Peter Barclay to review the roles and tasks of social workers in social 
services and to make appropriate recommendations.
Barclay Report
The recently elected Conservative government had already indicated its 
preferred direction for the personal social services. Jenkins envisaged a pre-eminent 
role for voluntary, family or community services, and consequentially a residual role for 
state social work: 'The Social Services departments should seek to meet directly only 
those needs which others cannot or will not meet. Their task is to act as a safety net for 
people for whom there is no other, not a first port of call' (Jenkins 1981).
The Report, published in 1982, did emphasise the role of voluntarism and 
community action, and sought to decentralise social service departments' work with 
service users (Barclay 1982. It stressed the need for social work to be transformed from 
the role of change agent; instead social workers should practice community work. The 
Report concluded that if the social needs of citizens were to be met, the personal social 
services had to develop a close working relationship with citizens, focusing more 
closely on the community and its strengths. It saw social work as comprising of two 
main strands. The first strand related to the need to plan, establish, maintain, and 
evaluate the provision of social care at a local level. The report also suggested that
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social services should enable the provision of services rather than provide all services 
themselves. The second main strand of social work activity was referred to as 
counselling, i.e. face-to-face communication between client and social workers in which 
clients are helped to tolerate, or to change, some aspect of themselves or the world in 
which they are living. The Report made it clear that this activity was not exclusive to 
social workers but could be and often was carried out by other people. Neither the 
abolition of local authority departments nor the eclipse of social work was 
recommended. The Report was in many respects a vote of confidence in social work:
'In spite of all the complexities and uncertainties surrounding the functions of 
social workers, we are united in our belief that the work they do is of vital 
importance in our society, as it is in other modern industrial societies. It is here 
to stay, and social workers are needed as never before. But it is important that 
we use a scarce and costly resource - the trained social worker - in a creative 
and effective manner'. (Barclay 1982, vi)
There was no consensus amongst members of the Working Party and two 
minority reports were published as an addendum to the full report. The first group, 
although supporting the concept of greater orientation towards the community, felt that 
the working party had not pursued the logic of its proposals to their proper conclusion 
(Brown Hadley and White 2002). It felt that the Working Party had not recognised how 
far community social work represented a change from the methods practised in 
contemporary social services and how little of Seebohm's message on relating services 
to the community had been acted upon. The second minority report opposed the 
attempt to diversify and extend the remit of social work beyond the 'bounds of
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credibility' and was scathing of the 'community social work' concept (Pinker 1982). 
Pinker argued that it was irresponsible to recommend radical changes in administration 
and professional practice which were largely unsupported by evidence and experience. 
He felt that 'our present model of so-called client-centred social work 'is basically 
sound, but in need of a better defined and less ambitious mandate. Whatever its merits 
or demerits, and notwithstanding the passions that it aroused within social work circles, 
the report found little favour with the Thatcher government and quickly sank without 
trace. A valuable opportunity for the social work profession to review its role and to 
take a lead in shaping its future was lost.
During the!980s social work as an occupation and the social services role in 
social welfare provision were consolidated. Their budgets increased and their powers 
and duties were enlarged. The Children Act 1989 (DoH 1989), which is discussed in 
more detail in Chapter One, extended responsibilities for children in need. New child 
protection systems were established, although often with limited additional funding. 
The NHS and Community Care Act 1990 (DoH 1990) gave additional duties to assess 
all elderly people and adults with disabilities for domiciliary, day, and residential 
services. It passed financial responsibility for purchasing these from the Department of 
Social Security to the social services. However, the act also anticipated that the social 
service's role in providing welfare services would diminish and that there would be a 
significant increase in the involvement of the informal, voluntary, and private welfare 
sectors:
'The primary function of public services is to design and arrange the provision 
of care and support. There is value in a multiplicity of provision, not least from 
the consumer's view, because of the widening choice, flexibility, innovation and
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competition it should stimulate. It is vital that social services should see 
themselves as the arrangers and purchasers of care services - not as 
monopolistic providers'. 
(Griffiths 1988,56)
Social service's main role would be to enable, design, purchase and organise 
non health related community care, with social workers becoming case managers 
designing packages of care. All these changes were welcomed by the leaders in the 
social work profession as recognising its role in a new regime of personal social 
services in which efficiency and cost-effectiveness, budgetary prudence and good 
management were enshrined alongside new techniques of care, support and risk 
management (Jordan 2000). Paradoxically, the continuing expansion of responsibilities 
given to social services was took place during the Thatcher-Major years (1979-1997) 
when the Conservative government had grave misgivings about local authorities, the 
majority of which were Labour-controlled, and about social workers. By the time New 
Labour came to power in May 1997, the social services were still coming to terms with 
the major community care reforms of the early 1990s. This had resulted in major 
structural changes within social services and led to a number of local authorities 
implementing a purchase-provider split in its community care provision. The result 
was a major shift of provision of services, particularly to the elderly, from the local 
authority to voluntary and private agencies. Social workers in these services, as 
anticipated, (to a large extent) become transformed into care managers administrating a 
needs-led services with cash-limited resources.
Hill suggests that the role and significance of social work grew during the 1980s 
and 1990s because during that period poverty and inequality emerged as strong features
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of UK society (Hill 2000). Chapter Five of this thesis discusses the rise and extent of 
children living in poverty during the Conservative administrations. As the 
government's policies moved towards restricting both the redistribution of income and 
the provision of public services to groups in 'genuine need', so the residual elements in 
state-systems (which had been adapted from the old Poor Law systems) became more 
important and prominent. 'Economic liberalisation, labour-market deregulation and 
privatisation dramatically increased differentials in earnings and life chances: the 
benefits system and the local authority social services had, therefore, to pick up the 
pieces' (Jordan 2000,17). If the social work profession hoped that a new Labour 
administration would have a more sympathetic view of its role and importance, it was to 
be disappointed.
Social Work and New Labour
The 1980s and 1990s had witnessed an increasing reliance on procedures, 
managerial oversight, and audit. Research by Harris confirms that a 'new managerialist 
social work labour process' had emerged which was characterised by 'pervasive 
managerial control' (Harris, 1998). He noted that a 'business orientation' had been 
established at operational management level as a consequence of devolved budgetary 
responsibility. Furthermore, 'scrupulous gate-keeping and strict rationing of scarce 
resources ' had become 'the major activities of social workers'.
Jordan suggests that social work and the public sector generally were tainted in 
New Labour eyes by their involvement in the policies, practices, and political cultures 
of the period 1948-1979. Furthermore they were tainted by association with the 
resistance of local authorities and the public sector generally during the Thatcher-Major 
period, 'when there was a culture of rule-bending and 'banditry' in favour of very
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disadvantaged service user groups, such as the poor, ethnic minorities, asylum seekers 
and homeless people' (Jordan 2000 b, 19). New Labour took forward many of the 
themes of Thatcher-Majorism but under a new banner of moral revival and social 
inclusion. The approach by New Labour to impoverished and excluded groups was 
dubbed 'tough love' (Guardian 1999). 'Tough love' means that service providers 
expect more from service users, must test their eligibility for services more strictly, 
must activate them vigorously, and must support them more strongly in any efforts they 
make to be independent (Jordan 2000,25). It was a phrase used first in an article 
published in the Observer in June 1993 calling for a return to family values in the 
collapse of moral certainty, in the wake of the disclosure that James Bulger had been 
killed by two 10-year-old boys (Phillips, 1993).
The new administration had inherited what appeared to be some consistent 
messages from a series of more than thirty reviews of individual local authorities, 
undertaken jointly by the Social Services Inspectorate and the Audit Commission at the 
behest of the previous government. The Joint Reviews, as they were known, 
highlighted 'many examples of good practice' but also found 'too many examples of 
poor services, widespread inefficiency, and a worrying high number of authorities with 
serious and deep-rooted problems' (DoH 1998,108). The government's message was 
clear:
This situation must change. Improvements are needed in the quality and value 
of social services and to ensure that local people are receiving the services that, 
as taxpayers, they should expect'. 
(DoH 1998,109)
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A series of documents outlined the means whereby these improvements were to 
be made. The White Paper in respect of England, Modernising Social Services: 
Promoting Independence. Improving Protection . Raising Standards (DoH 1998 ),_and 
its equivalent for Wales, Building For The Future (WO 1999), referred to in Chapter 
Two, proposed that the government should set 'clear objectives' for social services, 
'creating a clear expectation of the outcomes social services are required to deliver', 
with 'effective systems to monitor and manage performance' (DoH 1998,110).
  A Commission for Care Standards would regulate all residential care 
homes and nursing homes
  Separate Care Councils for England and Wales would aim to improve 
quality of services by raising standards in the social care workforce 
(e. g. by developing Code of Practice for employers and employees, 
requiring over time the registration of all staff working within the social 
care field, and setting qualification targets for employers)
  Replacing CCETSW with a new General Social Care Council and 
establishing a three-year degree-level qualification for social workers
  Establishing the Social Care Institute for Excellence so that practice 
would become more based on research and other evidence of what 
works, and on the views of service users.
These changes were subsequently introduced following the passing of the Care 
Standards Act 2000 (DoH 2000).
Cooper, Hetherington and Katz suggest that the continuing push throughout the 
1990s on increasing managerialism led to an explosion of government guidance, advice, 
targets, and league tables:
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'In the 1980s there was virtually no central government oversight of child 
welfare practice. By the end of the 1990s there was a plethora of guidance, 
strategies, targets and league tables. Today a quality industry structure has been 
constructed by central government to govern it all'. 
(Cooper, Hetherington and Katz 2003, 18)
Bad Press / Bad Image / Bad career
The publication of the many inquiries into the death of children which often 
pointed the finger at poor social work practice, and the inevitable press condemnation 
had an impact on both the image of social work and recruitment into the profession. In 
an article in Social Work Today in 1979, the journalist Melanie Philips commented:
'To many journalists, social workers are really a joke. 'They've obviously got 
the opposite of political muscle, whatever that is 'chuckled one Fleet Street news 
editor recently, over the social worker's strike.' They're obviously not needed'. 
(Phillips 1979. p.12)
'Social work has not in recent years displayed an air of professional self- 
confidence', Martin Davies concluded in 1981 (Davies 1981, 3). Particular newspapers 
have tended to demonise social workers, presenting them in a very negative light. 'We 
asked for a babysitter and they sent us a monster' (Daily Express two-page headline on 
the trial of Colin Evans, December 1984). 'Blunders that led to baby's murder' (The 
Sun on the Tyra Henry inquiry report, July 1985). 'Such powers would be the envy of
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many a totalitarian state' (Daily Mail leader on the Rochdale wardship proceedings, 
September 1990). Minty comments that:
'While it is certainly true that social work has usually had a rotten press, it is 
also true that it has itself been responsible for most of the scandals with which it 
is associated. These cannot be dismissed as aberrations but have occurred 
because of aspects of social work that were prominent at the time the scandals 
occurred'. 
(Minty 1995,48)
Criticism has focussed particularly on social workers' failure to protect young 
children from abuse or death, or to be sure of their facts before abruptly and 
insensitively removing children because it is alleged that they have been abused (DHSS 
1982, Butler-Sloss 1988, Laming 2003). One major implication of the continuing poor 
image of social work is the practical difficulty of attracting new entrants into the 
profession. Across most of the UK today, social services for children are at a crisis 
point, with most children's services suffering high levels of vacancies, low morale, and 
limited numbers of experienced staff. By early 2000 Essex County Council was 
bringing in qualified staff from South Africa (Essex C.C. 2000). So serious was the 
recruitment and retention situation with respect to the social care workforce in Wales 
that the National Assembly established a Task Group to review and report on what was 
needed (NAW 2001). Staffing problems being experienced by councils and other social 
care services were seen as hindering the modernisation process, and the achievements of 
national targets for social care services (DoH 2001). A joint report by the relevant 
Chief Inspectors entitled Safeguarding Children acknowledged that 'many services were
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under pressure and experiencing major difficulties in recruiting and retaining key skilled 
and experienced staff. This was having a major impact upon safeguarding arrangements 
for children and young people' (DoH 2002, para.1.15). Since 2000 it is not uncommon 
in South Wales for children's services to be running at 30-40% vacancies in their child 
care teams.
The reasons for the crisis are thought to be poor career progression and job 
prospects, low pay and status, and competition from other sectors, (NAW 2001,37). 
The seemingly never-ending pressure created by constant child protection work, limited 
resources, poor support from senior management, and low moral were also cited by 
social workers (RCT 2001). The low attraction that social work has for bright school 
leavers was highlighted in a survey carried out by Manchester Metropolitan University 
which examined the degree options chosen by the more able A level students. Out of 
170 subject areas, those studying for social work had the lowest A-level grades 
(Metropolitan University 2002).
Minty suggests that if social work wishes to be free from scandal and poor 
practice it must address serious flaws in its structure. He refers to these as the 'five 
deadly sins' (Minty 1995). The first sin is devaluing practice. Practitioners are 
invariably the lowest paid and have the lowest status. It is rare for one of them to gain a 
regional or national reputation for having a real mastery of their area: 'There is a fairly 
widespread assumption that social work skills can be perfected in a few years of direct 
contact with clients, rather than being the task of a lifetime'. The two main tasks of 
managers, Minty argues, are to make it possible for good practitioners to remain in 
practice, and for quality supervision and opportunities for essential learning to be 
available. The second sin, that of semi-professionalism, is caused in part by social 
workers working within large, bureaucratic, hierarchical structures where the myth
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remains that knowledge, wisdom, and expertise lie at the top of that structure. New 
policies are developed by managers with little practitioner consultation, without pilot 
runs or research evidence. The third sin is that of confusing the professional with the 
ideological. Minty suggests there is a danger in social work that commitment to 
ideology, values, and political correctness is seen as somehow capable of replacing 
understanding, knowledge, and skills as a basis for adequate practice. The 
overemphasis in social work training on racial and gender discrimination at the expense 
of knowledge, understanding, and skills undermines the credibility of social work. The 
fourth sin is that of confusing conviction with knowledge. Minty comments that, 
although there has been a considerable increase in research into social work, the current 
relationship between research and practice is deficient in that practitioners do not read 
enough about research, so that it rarely impacts upon practice. The fifth and final sin is 
the failure to resolve productively the generic/specialist tension. Minty suggests that 
what has done most damage to social work practice is the belief that someone with a 
basic training in one area of work could move effortlessly and without the need for 
further training into work with another client group.
The Uncertain Future
It is too early to know what impact the implementation of the Care Standards 
Act 2000 (DoH 2000) will have on the current crisis in recruiting to the social work 
profession and on the practice of social casework. It begs the question as to whether or 
not it will be the dawn of a new era or whether social work as we currently know it will 
exist in the years to come. A recent report by the influential centre-left think tank, the 
Institute of Public Policy Research (Kendell and Marker 2002), is pessimistic. The 
report (From Welfare to Wellbeing: The Future of Social Care), commissioned by the
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Association of Directors of Social services and published in October 2002, sets out 
proposals to radically change social care. It predicts that new care professionals drawn 
from a variety of backgrounds will replace many social workers. (Kendell and Harker 
2002). The report calls for a more preventive and community based approach to social 
care (which echoes some of the Seebohm and Barclay reports recommendations). It 
makes a range of structural proposals including:
  Making local government responsible for commissioning health and 
social care
  Combining health and social care inspectorates into one combined 
inspectorate
  Developing the voluntary sector to provide more social care
  Creating a separate agency devoted to child protection. 
In respect of social work the report suggests a major reform of the social care 
workforce, with the creation of a new social care profession combining social nursing, 
teaching, mental health, and careers advice services. Social care administrators would 
assess need and co-ordinate services for the majority of service users and refer those 
with complex needs to highly specialised social work practitioners.
This Chapter has outlined the development and contribution that social casework 
has made to supporting those in need. Of this it can be justifiably proud. In recent 
years its public image has been badly tarnished by high profile cases where social 
workers have been blamed for not protecting children. This sadly has overshadowed 
much good work. This Chapter provides the context for Chapter Six that reviews the 
evidence for the effectiveness of social casework.
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CHAPTER FOUR MAKING SENSE OF FAMILY SUPPORT
This chapter reviews the meaning of family support and its various dimensions, 
and comments on related issues including community development, user empowerment, 
and children's rights.
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CHAPTER FOUR MAKING SENSE OF FAMILY SUPPORT
It is clear from the recent mapping exercise that has been undertaken in respect 
of agencies and organisations which provide 'Family Services' that they exist in very 
large numbers and provide a multitude of different services (Henricson et al 2001). A 
substantial number are provided by the voluntary sector approximately 50% have been 
established for over the ten years and 40% have been established during the past five 
years. These services are clearly considered of value, otherwise one could assume they 
would cease operation. But what do they actually do, and what is the impact of their 
intervention?
In reviewing the literature on family support, it is apparent that there is a great 
deal of confusion about what the term actually means. Commentators often drift 
between different aspects of what at first glance might appear to be a fairly simple issue, 
but in reality is a complex subject. Family support in the widest sense can include 
services provided at various different points in a family or in a child's life by a wide 
range of parties. If there are particular factors present in someone who is pregnant, e.g. 
single, young age, low income, certain services might well be provided as a way of 
avoiding other difficulties arising. Other services might be targeted at a different stage 
in the life of a family, e. g. if there is evidence of abuse or neglect, social work 
intervention might well be provided, and which in severe situations could be made 
mandatory. Several commentators make the point that a substantial amount of support 
is offered to families through their formal or informal networks such as family, 
neighbours, friends, schools etc. Werner and Smith's longitudinal study of young 
people growing up in the USA who proved resilient in the face of adversity found that 
among the factors associated with resilience in vulnerable youngsters was: ' the 
availability of caring adults outside the home, and supportive teachers in schools who
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acted as role models and assisted the youths with realistic educational and vocational 
plans' (Werner and Smith 1992,186). In a British study, Rutter found that a positive 
school experience may influence the later approach of girls reared in residential care to 
planning for work and a career (Rutter 1995).
To evaluate the value of more formal interventions, it is important that one is 
able to compare similar programmes which address different difficulties at different 
points in a child's or family's life. The Audit Commission in its publication Seen But 
Not Heard defines family support as:
'Any activity or facility provided either by statutory agencies or by community 
groups or individuals, aimed to provide advice and support to parents to help 
them in bringing up their children'. 
(Audit Commission 1994, 82)
Recognition is also given to the fact that although the need for family support is 
widely accepted, it is not well defined. While there is evidence that some parents need 
help, there is little research which identifies either the number of families needing help 
or the type of support required: 'In addition there are a number of different professional 
groups, voluntary bodies and services all providing 'family support' in different ways 
including health visitors, family centres, nurseries, social services and parent 
volunteers' (Audit Commission 1994,21). Various researchers have developed similar 
definitions:
The type of service which local authorities have a duty to provide or purchase 
for the purpose of promoting the welfare of children in need, wherever possible 
within their own homes'.
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(Gibbons 1992)
'Family support is about the creation and enhancement, with and for families in 
need, of locally based (or accessible) activities, facilities and networks, the use 
of which have outcomes such as alleviated stress, increased self esteem, 
promoted parent/carer/family competence and behaviour and increased 
parental/carer capacity to nurture and protect children'. 
(Hearn 1995,19)
Given the general nature of the definitions, there may well be value in falling 
back on the tautology offered as a definition by one interviewee in a Northern Ireland 
study: 'family support is what supports families' (Higgens, Pinkerton and Switzer. 
1997). The Children Act 1989 guidance did make attempts at outlining what type of 
services might be included within the broad remit of family support (DoH 1989). As 
reported in Chapter One, it gave local authorities a general duty under the Act to 
promote the upbringing of children by their families (DoH 1989). In support of this 
duty local authorities were given a number of related duties in respect of family support 
services. The Children Act 1989 Guidance and Regulation in relation to family support 
outlines what might be included in such services:
'They (the local authority) are required to make provision for advice, guidance, 
counselling, assistance and home help. They are empowered to provide social, 
cultural or leisure activities or assistance with holidays. Local authorities are 
required in addition to provide such family centres as they consider appropriate 
in relation to the children in their area'. 
(DoH 1991a, 15)
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The Guidance outlines the type of day care provision that local authorities 
should consider providing for children in need, and includes day nurseries, playgroups, 
childminding, out-of-school clubs, supervised activities such as attendance at a sports 
club, befriending services using volunteers, parent toddler groups, toy libraries, drop-in 
centres, and play-buses. The guidance also specifically refers to family centres, which 
are discussed in more detail in Chapter Six.
A Framework for Understanding / Developing Services
In the field of health the concept of intervention at different stages is generally 
accepted. Primary prevention programmes intervene with an entire population e.g. 
child immunisation programme to eradicate TB. Secondary prevention programmes 
which prevent a problem getting worse are also well established, e. g. a mass 
immunisation campaign whenever someone is diagnosed as having smallpox. Once 
someone has contracted a serious illness a tertiary treatment programme can be 
introduced for that individual. There is also action which can minimise the damage that 
those who have the disease can do to others. This referred to as social prevention.
This approach to categorisation has been adopted by Little and Mount (1999) to 
the field of prevention and family support. Here prevention implies an activity to stop a 
social or psychological problem happening in the first place. The success of a 
prevention strategy would therefore be measured by the reduction of incidence of an 
identifiable problem within a specific risk group. Early intervention is aimed at 
stopping those at highest risk of developing social or psychological problems or those 
who show the first signs of difficulty from displaying unnecessarily long or serious 
symptoms. Intervention or treatment is to seek to stabilize or achieve realistic
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outcomes among those who develop the most serious manifestation of a social or 
psychological problem. The final category includes social prevention which seeks to 
reduce the damage those who have developed a disorder can inflict on others in a 
community and/or themselves. In order to know when, how and with what intensity 
different types of prevention and early intervention activity might be tried, adopting the 
basic principle of looking at the needs of the whole child can be of assistance. Little 
used the following dimensions:
  Living situations and environment.
  Family and social relationships.
  Social and anti-social behaviour.
  Physical and psychological health.
  Education and employment. 
(Little and Mount 1999,10)
These dimensions are not dissimilar to the approach adopted by the Department 
of Health in its Framework for Assessment, which is referred to in Chapter two (NAW 
2000). The combination of the two dimensions - different levels of activity and the 
different aspects of a child's life, Little suggests, allows one to select the programme 
which on the evidence suggests the most effective way of intervening effectively. 
Many of these programmes are reviewed in Chapter Six. What this approach highlights 
is the sophisticated level of assessment, both of the needs of the child and of the 
appropriate programme of intervention which is required, if a child's needs are to be 
met effectively. A slightly different approach was used in the submission to the 
National Commission of Inquiry into the Prevention of Child Abuse by Hardiker, Exton 
and Barker (1995) which has had a significant impact on the way social services plan
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and consider their service provision. Their analysis of preventive began by identifying 
the values that underpin them. These values were explored in relation to the beliefs in 
the role of the state which underline different welfare approaches. It is worth exploring 
these four beliefs in detail.
Last Resort.
The care of the family is not considered to be the proper business of the State
and parents are held to be responsible for difficulties in child rearing. Parental rights 
and duties are stressed and the State only intervenes as a last resort or safety net when 
parenting or children's behaviour and development reach damaging levels. This 
residualist view was clearly evident in the Poor Law, i. e. the principle of less eligibility, 
an issue covered in Chapter One.
Need-Based
The Welfare State developed as a major institution to address needs,
acknowledging the difficulty of rearing children in a complex, multi-cultural society. 
The State is given a significant role in providing services to support and supplement 
families' own resources. Child welfare services aim to reintegrate children and families 
into society rather than to rescue children and punish parents. Family support services 
to children in need are therefore given a high profile in the context of understanding 
professional assessments, working directly in partnership with parents, and mobilising 
flexible packages of care. The importance of maintaining and supporting children 
within their own families is stressed alongside enabling families to use supportive
services.
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Combating Social Disadvantage
In this approach social problems, including child abuse, are seen as the product
of social inequalities which welfare agencies combat. Principles of social justice and 
equality within a democratic socialist perspective indicate that the State is given a 
proactive role in child welfare.
The Enabling Authority
Social services are seen as enabling authorities in the mixed economy of
welfare. They stimulate the provision of child welfare services in the statutory and 
independent sectors rather than being monopoly providers of direct services. The 
enabling authority may be seen as 'value neutral', possibly addressing any of the above 
models of welfare.
Hardiker, Exton and Barker (1995) then identified that family support services 
could be provided at any level of intervention as outlined in her and her colleague's grid 
framework for mapping and planning services (see Fig 2). In this model, after a 'base' 
level of universal services available to all families, four levels of intervention are 
identified. This approach was originally conceptualised in the medical literature as 
primary, secondary, and tertiary prevention. This first level refers to the universal needs 
of populations for income, housing, education, employment and health care. More 
specifically for social services, the aim at this level is to prevent the need for children 
and families to be drawn into welfare services at subsequent levels and gaining 'client 
status'. The reason for trying to prevent this to avoid the family becoming stigmatized 
and families' autonomy being reduced as a result. This level addresses vulnerable 
groups and communities, and aims to enable families in difficulty to use community and 
universal services wherever possible. The aim is to empower families and to strengthen 
their own support networks.
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Figure 2 The Social Policy Contexts of Child Welfare
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The second level (or early risks) addresses families in temporary crisis or early 
difficulties and is seen as targeting 'children in need' as defined by the Children Act 
1989. Approaches at this level may include short-term, task-centred and crisis- 
intervention measures. The aim is to restore personal and social functioning so that 
direct intervention by social services is no longer required and families can be helped by 
first level i.e. universal community-based prevention services. The third level (serious 
risks) offers support to those experiencing severe stress and at risk of family breakdown 
or entry into the care system. Families may have severe and well established difficulties 
or face serious crisis such as homicide, sexual abuse, cruelty, and wilful neglect. This 
level of preventive service aims to mitigate the effects of these problems and to restore 
family functioning and links between parents and children.
The fourth (rehabilitative) and final level of preventive service describes 
services offered to families and children for whom severe past problems have been 
identified and to those children who have entered the care system. It also addresses the 
needs of children who have been abused within the care system itself. Interventions at 
this level aim to prevent or lessen the degree of harm or disadvantage that arises from 
these difficulties and to help children to recover. Damage limitation is often seen as 
being necessary in these circumstances. Permanency planning is a very important aim 
at this level, which has the aim of rehabilitating children to either their own or substitute 
families in order to prevent 'drift' or institutionalisation.
As Statham commented, although family support is often identified with Levels 
1,2 and 3, it is certainly the case that many services will aim to support parents to bring 
up their children within their own home. Family support may also encompass the 
preservation of connections between families and children looked after (Statham 2000). 
The grid below, adapted from the Hardiker model, was developed by the Rhondda
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Cynon Taff Social Services Department in order for them , as part of their Children 
Services Planning, to identify the extent to which the balance of resources deployed 
meet their strategic intent to provide a wide range of services, both acute and preventive 
(See Fig 3.) (RCT 1997).
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Figure 3
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Dissemination of Research
Since the 1980s the Department of Health and the Economic and Social 
Research Council have funded a wide range of childcare research studies. One of the 
first series of research studies focussed on how decisions were made in childcare, 
particularly in regard to children looked after. This series of research studies were 
summarised and published in 1985 (DoH 1985). They were written in a manner that 
made the research conclusions more accessible to social workers and managers, and 
aimed to influence their practice and decision making. A second series of studies, again 
in regard to children looked after, was published in 1991 with the same intent of 
informing and influencing social workers and their managers (DoH 1991b). In the 
forward to the publication Sir William Utting, Chief Inspector Social Services 
Inspectorate, highlighted the importance that research has played in bringing about the 
changes contained in the Children Act 1989: 'The lessons of research helped to redefine 
the relationship between the courts, personal social services and families and children in 
need.'(DoH 1991b,vi).
A similar approach was adopted by another important area of child care that was 
of concern, namely child protection. A series of research projects funded by the 
Department of Health during the 1990s were published in Child Protection - Messages 
from Research (DoH 1995). The publication was crucial in bringing together key 
findings from the range of studies, all of which pointed in a similar direction; that the 
social policing approach to child protection had significant shortcomings and required 
agencies to re-focus more to a family support approach, as mandated in Part Three of 
the Children Act 1989. Research findings were coming to play a key role in both 
influencing decision making in individual cases and in shaping the development of
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support services to families. The publication of a Messages From Research series, 
covering many aspects of child care, has also led to much discussion regarding the need 
for evidence-based social work, in addition to that required to undertake robust 
evaluations of services as a rationale for intervention.
One of the strengths of Child Protection: Messages From Research was that the 
20 research studies covered a range of research approaches. Trinder (1996) identifies 
three schools of social work research. Empirical practice and experiment that favours 
the use of randomised control trials, pragmatism and partnership, and politics and 
partnership, characterised by those working in the qualitative, oral tradition. Trinder 
argues that that the choice of a particular research perspective is not simply a technical 
matter, but a rational decision to choose the best design to fit a research question in 
pursuit of research excellence:
'Research perspectives are not a-historical, and methodologies matters are not 
innocent sets of techniques. Certain methodologies matter because they support 
particular approaches to social work practice. Furthermore, the core components 
of each research perspective are profoundly shaped by particular shifts within 
social work, which in turn relate to the wider social, political and intellectual 
developments'. 
(Trinder 1996,234)
Little argues that this purist approach to methodology is rarely found in practice 
and that the three types of research may not only be undertaken by a single research 
team, but may also be found within a single study (Little 1998). Given the importance 
of this issue, it is further debated in Chapter Six.
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In view of the complex nature of poverty and social exclusion and the way it can 
impact on whole communities, it seemed sensible that the government should look to 
strengthening these communities as a major strand of their 'increasing social inclusion' 
strategy.
Community Renewal
In September 1998 the Social Exclusion Unit published Bringing Britain 
Together: a national strategy for neighbourhood renewal (Blair 1997). This report 
explained how a national strategy was needed to tackle the problems facing the most 
deprived communities. Eighteen cross-cutting policy Action Teams were established 
with the brief to make recommendations on a range of difficult issues affecting poor 
neighbourhoods. A total of 569 recommendations were made. The key 
recommendations were included in the second neighbourhood renewal report - National 
Strategy for Neighbourhood Renewal: a framework for consultation. This report went 
out for consultation in April 2000 and highlighted four key areas : reviving local 
economics, reviving communities, ensuring decent services, and leading and joint 
working (Cabinet Office 2000)
By November 2000, £800 million had been allocated through the 
Comprehensive Spending review, and plans for the Neighbourhood Renewal Centre and 
Local Strategic Partnerships were in place. In January 2001 the Cabinet Office issued 
The New Commitment to Neighbourhood Renewal: National Strategy Action Plan for 
England. It identified problems to be tackled in neighbourhoods of worklessness, 
crime, poor education, and poor health services. The vision is that 'within 10 to 20 
years, no one should lose out because of where they live' (Cabinet Office 2001). The 
government saw the Action Plan as offering a comprehensive
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approach to tackling neighbourhood deprivation, and was "unashamedly long term - a 
10 to 20 year strategy. The government set 'floor' targets for outcomes in deprived 
areas, with universal minimum standards for every area on tackling crime, improving 
health, education and employment. The goals of the Action Plan were to be delivered 
through action at a local level, with all key stakeholders working together in Local 
Strategic Partnerships. The government had identified 88 of the most deprived local 
authority districts in England, and had allocated £900 million over a three-year period, 
to help kick start the initiative.
Community Regeneration Within a Welsh Context
Since devolution and the establishment of the National Assembly for Wales in 
1999, different polices from England have began to emerge in Wales via the Assembly. 
In May 2000 it published its strategic plan Better Wales that sets out the long-term 
vision for Wales. The Plan emphasises a deep commitment to developing better 
communities: 'Places where people want to live, work and play; where people have 
access to economic opportunities, a pleasant and safe environment and active and 
inclusive social networks' (NAW 2000 a,l). The vision extended to combating poverty 
and social disadvantage across Wales and removing inequalities in health, education 
and social care. The Assembly had mapped out the extent of social exclusion in Wales, 
and highlighted the stark differences in people's health, employment and income levels, 
educational attainment, material and mental well-being in different parts of Wales 
(NAW 2000b). Better Wales had three major themes: sustainable development - 
meeting the needs of the present without compromising the ability of future generations 
to meet their own; tackling social disadvantage - the development of an inclusive 
society where everyone has the chance to fulfil their potential; and equal opportunities - 
the promotion of a culture in which diversity is valued and equality of opportunity is a
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reality. Prior to the formation of the Assembly the Welsh Office had run programmes 
designed to channel resources into communities judged to be particularly 
disadvantaged. These included such initiatives as People in the Communities, Sure 
Start, and the Children and Youth Partnership. The People in the Communities 
programme was one of the first Welsh Office initiatives to tackle social exclusion 
though a selected programme of community development. In announcing this 
programme, Welsh Office Minister Wyn Griffiths in May 1998 outlined the importance 
of community development in tackling social exclusion: 'community development is, in 
essence, about encouraging communities to become directly involved in shaping their 
own futures - defining their own needs, considering how these needs are to be met and 
deciding collectively on priorities for action' (Griffiths 1998, 1).
In April 2000 alongside the publication of Better Wales (NAW 2000a), the 
Assembly also published a consultation document Communities First (NAW 2000c). 
This paper recognised that many Welsh communities had experienced long, slow social 
and economic decline which had left them severely deprived by comparison to the rest 
of Wales. Wales had as a result become divided between developing, affluent areas and 
localities marked by high unemployment, poverty, ill health, and social disadvantage. 
This deprivation was seen as being triggered by the loss of key industries such as 
mining, manufacturing or agriculture. Basic problems of poverty and low income, it 
was also acknowledged, were compounded by poor quality housing and poor external 
environment, a lack of public and civil amenities, inferior quality of service provision, 
lack of employment prospects and training opportunities, poor health, drug dependency, 
crime, social stigma, low skills, poor education achievement, benefit dependency and 
lack of access to services like advice and information (NAW 2000c, 3).
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Communities First took on board lessons learnt by the work of the Joseph 
Rowntree Foundation and the Social Exclusion Unit which provided substantial 
evidence that localised area-based strategies can be a very effective response to 
problems of social exclusion and disadvantage (Cabinet Office 1999). The intention 
was to establish cross-sectorial and multi-agency methods of designing policy and local 
service delivery. This would involve the direct participation of the community in 
planning and developing the services delivered to that community. The intention was 
that local Partnerships comprised of all the major stakeholders, including 
representatives from the private, voluntary, and public sector, would lead this new 
approach. One vitally important element was the recognition that funding for such an 
ambitious programme needed to be long term. In summary, Communities First was 
seen by the Assembly as a new concept in community regeneration, involving long-term 
commitments for funding and resourcing targeted at Wales' most deprived 
communities, a non-prescriptive programme designed to meet needs and priorities 
determined by the communities, a clear demonstration of a well co-ordinated, "joined- 
up" and cross-cutting approach in action, and the promotion of real partnerships at a 
local level for delivering action in the most deprived areas (NAW 2000c, 5). The 
Assembly made £83 million available between 2001 and 2003 to launch the 
Communities First Programme, and identified the 100 most deprived communities in 
Wales, 32 sub-wards and 10 communities of interest, which would benefit from the 
programme.
For Rhondda Cynon Taff this resulted in 17 of its electoral divisions benefiting 
from the Communities First Programme. The total population of these areas is more 
than 80,000 people, which is a third of the population of Rhondda, Cynon Taff and is 
significantly greater than that in any other Welsh Local Authority area. The Rhondda
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Cynon Taff's Communities First submission to the National Assembly highlighted the 
fact that one was not talking about isolated pockets of deprivation set in wider, more 
prosperous areas of population (RCT 2001). Within the authority the pattern of 
deprivation was far more widespread and homogeneous. It was also recognised that the 
level of deprivation in many areas adjacent to the eligible communities was only 
marginally lower. The bid submitted for the authority was submitted by the Rhondda 
Cynon Taff's Strategic Renewal Partnership, which was initially established to co- 
ordinate submissions to Objective 1. The partnership become the largest of its kind in 
Wales with over 200 organisations from the public, voluntary, community, and private 
sectors involved.
'It was recognised by the Rhondda Cynon Taff Strategic Partnership that: the 
complex and widespread patterns of highly deprived communities required a 
rigorous and systematic assessment and classification, so that the needs of each 
community could be assessed, and their relative ability to take advantage of new 
developmental opportunities can be evaluated'. 
(RCT 2001,21)
As a consequence, a Community Developmental Framework Tool was 
developed. This provided a baseline from which the initial bid for funding was 
developed, and against which the Partnership can measure, monitor and evaluate 
progress. In addition, the framework included an analysis of the nature and scale of 
current community 'capacity' and facilities. A key element of community renewal is 
the concept of community development and the participation of the local community.
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Community Development, Empowerment and Participation.
The first issue that needs clarifying is what we mean by the term community 
work? At its simplest, Twelvetrees defines it 'as being the process of assisting ordinary 
people to improve their communities by undertaking collective action' (Twelvetrees 
2002,1). Twelvetrees categorises a number of approaches to community work. He 
begins by differentiating between 'professional' and 'radical' community workers. He 
depicts professional workers as using specialist skills to enable community groups to 
run self-help or campaigning activities and trying to ensure that local authorities and 
other service providers deliver services more effectively so that they meet community 
needs better. Such community workers may have a vision of a radically different 
society, but nevertheless hold the view that community work can only contribute in a 
marginal way to the bringing about of that society. Henderson and Thomas 
acknowledge that the conventional wisdom during the early 1980s accepted the limited 
impact neighbourhood workers can have on basic problems such as inadequate housing, 
unemployment, and poverty (Henderson and Thomas 1987).
The 'radical' community workers are seen as being passionately concerned to 
move from our present world to a radically different world, and if possible, to use 
community work as a means of doing so. Drawing primarily on neo-Marxist and 
feminist analyses of society Twelvetrees suggests that they tend to emphasise that the 
present social and economic order operates by systematically oppressing certain groups 
such as the working class, women, and ethnic minorities, and that this oppression is 
intrinsically tied up with the historical developments, of private property, the family, the 
class system and the state. 'Radical' community workers, Twelvetrees suggests 'tend to 
believe that it is the task of the community worker to seek to create radical change in 
society. Therefore it does not make sense to play by the accepted rules of the game'
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(Twelvetrees 1991,12). One proponent of this radical approach was Saul Alinsky 
(1972), who was very popular among community activists during the 1960s and 1970s. 
His advice to community organisers clearly draws him apart from the more 
conventional 'professional' community worker's approach:
'From the moment the organiser enters a community he lives, dreams, eats, 
breathes, sleeps only one thing and that is to build the mass power base of what 
he calls the army. Until he has developed that mass power base, he confronts no 
major issue'. 
(Alinsky 1972,113)
Taking the 'neighbourhood model' of community work, Twelvetrees goes on to 
suggest that the worker usually works in two main ways. The first way is to help people 
form groups that they themselves run, thus promoting a self-help approach. This 
approach can be most usefully called the community development approach. It 
emphasises the objectivity of the worker and implies that the worker will work non- 
directively with people on what they decide to become involved with. The second type 
of approach involved the community worker liasing and working directly with policy 
makers and service providers to improve services or alter policies. This form of 
community work Twelvetrees refers to as the social planning approach. A central 
paradox of community work is that it can only work if the members of the community 
take prime responsibility for, and thus 'own' , the action which takes place. On the 
other hand, what the members of the community want to do is often very different from 
what the community worker (social worker) thinks they should do. All these models 
raise the issue of community participation as a core value of community based action.
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Community Participation
The definition of 'participation' is a matter on which there is considerable 
debate. The term can mean active participation in political decision making and the 
equitable sharing of the benefits of developments. It has no meaning unless the people 
involved have significant control over the decisions concerning them. Participation can 
also be seen as an end in itself or as a means to achieve other goals. These diverse 
perspectives reflect the differences in the objectives for which participation might be 
advocated by different groups. However it is defined, the concept of community 
participation and empowerment has gained increasing acceptance from quarters as 
diverse as the World Bank, the United Nations and more radical Non Government 
Organisations:
'In the context of poverty eradication, policies have rightly emphasised the 
importance of increasing the access of the poor to development services. It is 
necessary to reinforce this concern by highlighting the role that community 
organisations can play in improving the access to services for the poorer sections 
of the population. This is an aspect of empowerment that deserves to be 
emphasised in policy statements' . 
(Paul 1987,15)
The United Nations Human Development Report 1993 made people 
participation its special focus: 'In this report, the critical difference is that participation 
is an overall development strategy - focussing on the central role that people should 
play in all spheres of life. Human development involves widening their choices, and
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greater participation enables people to gain for themselves access to a much broader 
range of opportunities' (UNDP 1993,16).
The UNHD Report also provides a useful checklist of questions that can be 
asked to determine whether on not there is effective participation. These are: 
Do people Have:
Equitable access to health and other aspects of physical well-being ?
Equitable access to knowledge, skills, technology and information ?
Equal human rights? 
If there are obstacles, do they lie in:
The legal system ?
Administrative rules and procedures ?
Social norms and values ?
The distribution of income and assets ?
What should be the priority concern for a strategy to promote people's 
participation?
Dismantling market barriers ?
Improving democratic governance ?
Strengthening the elements of a civil society, such as people's
organisations, Non Governmental Organisations and a free press ?
(UNDP 1993,21).
Though on first sight this checklist might appear to be only relevant to 
developing countries, Chapter Five on poverty and social exclusion indicates that sadly
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they are equally relevant to the UK in the 21 st Century. In 1990 the OECD defined 
partnership as:
'Systems of formalised co-operation, grounded in legally binding arrangements 
or informal understandings, co-operative working relationships, and mutually 
adopted plans among a number of institutions. They involve agreements on 
policy and programme objectives and the sharing of responsibility, resources, 
risks and benefits over a specified period of time'. (OECD 1990, 18)
Mayo and Craig (1995) ask the question as to whether there has been a global 
conversion to these principles or whether this apparent consensus actually conceal very 
divergent interests and meanings? They suggest that the main reasons why those who 
favour a free-market, neo-liberal, new-right approach support the concept is related to 
cost reduction: 'According to this perspective, community participation should be 
related to overall goals of cost-sharing/cost-reduction for the public sector, that is 
shifting costs from public sector budgets by persuading communities to make increased 
contributions through voluntary effort and/or self-help/voluntary unpaid labour, and 
through increased project/programme efficiency' (Mayo and Craig 1995,4). In this 
context, programmes and projects should be delivered in ways which do not require 
continued subsidies, and costs can be reduced through cost-sharing, including 
community inputs on a self help basis.
Though supporting of the same principle of empowerment, those pursuing a 
more radical agenda such as progressive Non-Governmental Organisations in the 
developing world, argue that one of the main prerequisites of sustainable development 
is securing effective citizen's participation (Brundtland Commission, 1987). Clarke
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argues that this approach sums up the central tenet of progressive Non Governmental 
Organisations with effective participation being the key to the poor's struggle for 
equity, human rights and democracy. 'However appealing the project, it is likely to 
come to little unless it is well understood and desired by its intended recipients' (Clarke 
1991,56). These different perspectives raise the question of what meanings have 
underpinned these varying uses of the term 'empowerment'. Sociologists such as 
Parsons see power as a variable sum. According to this perspective, the total amount of 
.power in society is not fixed but variable; power resides with members of society as a 
whole, and power can be increased in society as a whole as that society pursues 
collective goals. The logic of such a position is that the 'empowerment' of the 
powerless could be achieved within the existing social order without any significant 
negative effects upon the power of the powerful. Alternatively, if power is 
conceptualised in zero sum terms, 'empowerment' becomes more problematic. If there 
is a fixed amount of power in society, then increasing the power of one group implies 
decreasing the power of other groups. According to such a perspective, the 
'empowerment' of the powerless would involve gains which would, of necessity, have 
to be achieved from the powerful.
As Mayo and Craig (1995) point out, the Marxist perspective on power raises 
yet wider issues. According to it, political power in capitalist society cannot ultimately 
be separated from economic power, the power associated with capitalist interest. Thus 
the 'empowerment' of the relatively powerless has inherently limited possibilities under 
capitalism. 'The poor may become empowered to participate more effectively in 
particular developments or programmes, e. g. increase their ability to bargain over jobs 
and services within regeneration programmes, which can be valuable. Ultimately these
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will be confined by the constraints of the wider requirements of the profitability and 
viability within the increasingly global market' (Mayo and Craig 1995,6).
Warren (1997) links empowerment theory to community-based social work with 
families, and has identified two broad perspectives. The first perspective highlights the 
part played by mediating structures in communities both as a venue for participation and 
as vehicles for projecting a set of values. The implication is a practice that is 
organisationally and inter-organisationally focussed. Such a practice it is suggested 
would prioritise those organisations that most reflect traditional values. The second 
perspective (Dunst, Trivette and Deal 1994) is more developed and establishes a set of 
principles and premises that share common ground with a range of empowerment 
theorists, not least the assumption of an ecological perspective as a paradigm for 
understanding human behaviour. The most common vehicle for securing participation 
and empowerment is the multi-agency partnership.
However one defines partnership and reconciles the issues presented above, it is 
widely acknowledged that it has the potential to be an effective means of improving 
relationships between multiple stakeholders and of combining the human and financial 
resources of a variety of funders to fulfil shared objectives. Hughes and Carmichael 
contend that partnerships are not intended as an alternative to traditional forms of 
representative government (namely, at a sub-national level in the UK, directly elected 
multi-purpose local authorities), but instead offer a supplementary and complementary 
means of dealing with complex problems such as social exclusion and urban decline 
(Hughes and Carmichael 1998,210). As the debate above highlights, evidence of the 
benefits of involving the community in developments that have a direct impact on their 
lives is overwhelming. According to Armstrong, community involvement must move to 
the point where it is seen as the 'norm' rather than the 'exception'; where community
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involvement is seen as natural and good practice supported by legislation and funding 
(Armstrong 1993,357). Even in lower levels of participation some advantages can 
accrue. Smith makes the case that even 'tokenistic' participation can have potential 
benefits: 'It would be politically naive to conclude that all forms of participation are 
always beneficial to the participants but it would seem to be possible to ensure that 
participation is never purely exploitative' (Smith 1998,200).
Adopting a Community Development Approach with Children
The questions posed here are in relation to adopting a community development 
approach, combined with an 'empowering' model in relation to working with children. 
Much of the work currently done under the community development umbrella is with 
those adults who are responsible for children. This is often on the basis that changed 
parenting practices will 'trickle down' to the benefit of the children, or that local adults 
will know what is best for local children. As outlined in Chapter Six, even community 
development orientated family centres rarely involve children other than as participants 
in activities or groups. Work with children within a community development approach 
which adopts an 'empowering approach' thus poses significant challenges. As 
highlighted by Heaton and Sayer, children have little power over their own lives, are 
rarely consulted about resources, and are even more rarely encouraged to help control 
them (Heaton and Sayer 1992,8). Children are frequently excluded from the decision- 
making processes and are rarely encouraged to act collectively to influence social policy 
as it effects their lives. In addition, children's position in society is seen as inferior to 
that of adults as they are rarely recognised as having skills, experience and knowledge 
to contribute in their own right. Focusing particularly on children, but with general 
applicatin, lan Sparks identifies three key features of the way of working defined as 
'community development':
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'It means working in ways which: value people rather than devaluing them by 
focussing on their vulnerability (promotion of potential rather than protection); 
give people access to decision-making processes (openness and power-sharing); 
focus on responding to the concerns of local people rather than providing a 
standard package of service agreed with the local authority (participation and 
local control)'. 
(Sparks 1988,107)
Adopting the principles of best practice in community development as outlined 
above, should offer ways of working which involve listening to children and working 
with them in making services relevant and usable. It should have ways of developing 
systems and structures which encourage them to participate in, plan for and help to 
manage the development of services as they effect their lives. As highlighted by Craig, 
community development with children raises a number of ethical and methodological 
issues, particularly with those who have a disability or impairment, or those suffering 
from the effects of poverty and deprivation, who are doubly impeded from fully 
participating in society (Craig 2000). Due to the legal framework which defines 
childhood, children can never be seen as entirely autonomous. As Craig asks: 'How far 
is it possible to work with children as independent actors in their own right, separate 
from the adults who have kinship, caring and/or legal responsibilities for them?' (Craig 
2000,10).
Craig suggests some key elements that need to be taken into consideration when 
evaluating community development work with children: the importance of qualitative 
indicators, used in a way which complements quantitative ones; the need to observe
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process goals as well as output and outcome goals; the stress on participation (which is 
not tokenism) in all stages of programmes, including their design and the determination 
of objectives and outcomes; the importance of sustainability in thinking about 
empowerment; the need for measures to be appropriate to the age of the child; the work 
should be liberating rather than controlling (Craig, 2000,29).
The importance of the evaluation approach adopted is important. Russell et al 
have developed a 'ladder of participation' against which one can assess the 
effectiveness of children's participation. The rungs of the 'ladder', starting with the 
lowest level, are as follows:
  Manipulation - children do or say what adults suggest and they have no real 
understanding of the issues.
  Decoration - children take part - they may sing or dance, but have no real 
understanding of the purpose.
  Tokenism - children are asked their views but have little choice in how they 
express their views or how frank they can be.
  Assigned but informed - children are invited to take part in a project which 
adults have designed. Their views are taken seriously.
  Consulted and informed - adults develop the initial idea, but children are 
involved in each stage of planning and implementation.
  Child initiated and directed - children have the idea and decide how they want 
to carry out the project out. Adults are available but do not take charge.
  Child-initiated: shared decisions with adults - children have the ideas, set up the 
project and invite adults to join with them in making decisions. 
(Russell 1998,21).
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It should not come as a surprise to find that there are few examples of evaluation 
of community development working with children. Work is required to develop an 
evaluation framework that can be tested against the ideas of children themselves.
The Nature of Childhood
These issues lead us on to examine the nature of childhood and what rights 
really do children have. Though a full examination of a child's rights is outside the 
scope of this thesis, some comment is necessary in view of the increasing importance 
being given by government and the National Assembly for Wales to listening and 
responding to the views of children and young people. The position of the child in the 
family in Britain is partly founded on a long history of seeing children as possessions of 
their parents. Children had no formal or legal rights within the family and until 1889, 
when the first Act preventing cruelty to children was passed, had no protection in their 
own right. It had been argued that any state intervention would undermine parental 
responsibility and family stability and encourage an undesirable dependence on the 
state. Patriarchal rights in particular were upheld. This was reinforced following the 
Agar-Ellis court case which concerned an English upper-class family in which the 
estranged parents disputed the religious upbringing of their children. The judge stated : 
'the rights of the father are sacred rights because his duties are sacred duties' (Agar- 
Ellis 1883,43).
The French historian Aries undertook one of the first historical studies of 
childhood, observing that until well into the nineteenth century 'childhood ' was 
regarded as both a brief and, in many ways, insignificant period (Aries 1986). As 
capitalist economies developed, generating a need for cheap labour, children were 
absorbed into the labour market as soon as they were physically able to work. In many 
third world countries today children are still perceived in terms of their ability to
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contribute to the labour needs of the family unit. Fox Harding (1991) has examined 
different value perspectives in child care policy which polarise into four powerful 
themes:
  Laissez-faire and patriarchy dominated late nineteenth and early twentieth 
century child care policy. Power in the family was not to be disturbed except in 
very extreme circumstances. State intervention was minimal and the sanctity of 
the blood tie prevailed.
  The inter-war years saw an increase in state paternalism and a growing emphasis 
on child protection, with the state extending its role in the protection of childen. 
This perspective focuses on the child in isolation, as an individual who is 
essentially dependent and vulnerable and has different needs from adults. 
Parental rights are not highly valued whilst the parental duty to care is 
emphasised.
  The effect of separating children from their parents during war-time evacuation, 
theories of maternal deprivation, and the realisation that large institutions were 
detrimental to the development of young children helped fuel the lobby for 
parents' rights. This led to the Children and Young Person Acts of 1963 and 
1969 that swung the emphasis towards policies to support families, with 
prevention of the breakdown of families being a duty laid down by statute.
  The final perspective advocates the child as a subject, as an independent person 
with rights. The denial of children's rights to children keeps them in a helpless 
state and maintains adult power and control. 
(Hardingl991,9).
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In many ways it is this fourth theme that is a key issue in social policy today. 
There has been a gradual move over the past twenty years to towards treating the child 
as a person rather than an object of concern and the notion of the rights of the child has 
developed. The introduction of the UN Convention on the Rights of the Child during 
the 1980s is indicative of this approach.
UN Convention on the Rights of the Child.
One major development was the publication of the United Nation Convention on 
the Rights of the Child which was adopted unanimously by the UN in 1989 and ratified 
by the UK Government in December 1991. The National Assembly for Wales has 
enthusiastically endorsed the Charter:
'Over the past ten years it has helped to establish an internationally accepted 
framework for the treatment of all children, encouraged a positive image for 
children and young people as active holders of rights and stimulated a greater 
global commitment to safeguarding those rights. The Assembly believes that 
the convention should provide a foundation of principle for dealings with 
children.' (NAW 2000 d, 10).
The United Nations Convention defines a 'child' as a person under the age of 18 and 
contains 41 articles that set out the specific rights in some detail. The broad vision is 
based upon the following principles:
  Children and young people are human beings in their own right - needing 
protection but having their own strengths, views, and opinions as individuals;
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  Children and young people are active members of their local communities and 
national societies and have the potential to be active citizens;
  Parents and family are normally the primary carers and protectors of children, 
entitled to the support they need to fulfil these responsibilities. They are 
partners in realising the rights of children, in providing guidance and direction in 
enabling their children and young people to mature and develop competence and 
confidence. Where parents are unable to act in the best interests of their 
children, there should be support systems in place to protect and care for the 
child;
  Society has obligations towards children, including ensuring their well-being 
and happiness. No child should live in poverty and services should be in place 
to give them the best start in life.
The 41 rights fall into three broad categories within a context of non- 
discrimination in which rights apply to all children and young people equally (Article 2) 
and where decision-making by adults and organisations on matters affecting children 
and young people must primarily consider the best interests of the child or young person 
(Article 3).
Three groups of children's rights, protection, provision, and participation, define 
the values, expectations and requirements towards children and young people of the 
ratifying States Parties, including the UK government. The UK government has 
currently entered two main reservations to its ratification of the Convention, one in 
respect of UK immigration and nationality law and one in respect of the position of 
children in adult offender institutions. In England and Wales, many of the rights 
included in the Convention's rights were enshrined in the Children Act 1989 (DoH
Page 167
Chapter Four Making Sense of Family Support
1989), which is referred to in more detail in Chapter One. This required courts, in 
hearing children's cases, not only to make the child's welfare paramount, but also to 
have regard to 'the ascertainable wishes and feelings of the child concerned (considered 
in the light of his age and understanding). In addition, children looked after by a local 
authority have similar rights to have their views ascertained and taken into 
consideration. In spite of the broad acceptance of the UN Convention by nearly 200 
countries, the plight of children world-wide has not got better, but worse:
'Children starve or lack adequate nutrition. Many are deprived of even basic 
education. Large numbers have been victims of internecine strife, mainly of 
civil war or tribal warfare. Girls remain sex slaves in many parts of the world. 
The world still has the spectre of street children and there remain countries 
where extermination rather than rehabilitation is seen as the answer'. 
(Sgritta 1997,381)
In the United Kingdom, as discussed in Chapter Five, more than a third of 
children live in poverty (Webb 2001). The number of homeless children has doubled 
since 1979. It was estimated that at least 5,000 children under the age of 16 are used as 
prostitutes (The Guardian 1996). One explanation for this chasm between the UN 
Convention and practice is explained by Tushnet who when talking of rights generally, 
comments: 'Rights mask the ugly realities behind the law, such as oppression, greed, 
the pursuit of self-interest. Those who wield power can manipulate the meaning of 
rights as they wish because the concept is vague and indeterminate' (Tushnet 1992,28). 
From the opposite position there is concern that there are 'too many rights' and 'too few 
responsibilities' (Etzioni 1993). Giving children rights is also seen as undermining
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families and the ability of parents to make decisions. O'Brien Steinfels expresses the 
view well:
'There is a deep contradiction between the political theory underlying our law 
with its impulse to protect individuals by an appeal to rights, and the biological 
and psychological requirements for successfully rearing children to participate 
as adults in such a polity. In effect, one of the most perplexing questions raised 
by these changes is whether the efforts to extend rights of citizens to minors will 
not inhibit and undermine the kind of parental authority and family autonomy 
necessary to foster the qualities and virtues adult citizens must possess and be 
able to exercise in our society', 
(Steinfels 1982,232)
Notwithstanding the difficulties associated with promoting and developing 
children's rights, there are signs that the courts are beginning to acknowledge that 
young people can have certain autonomy from their parents. The most influential ruling 
is that referred to as the Gillick decision (Gillick 1986). Mrs. Victora Gillick wanted 
the law to decree unlawful the advice given by the DHSS regarding the circumstances 
in which a medical practitioner could give confidential contraceptive advice and 
treatment to her daughter who was under sixteen years. The complaint was that the law 
should uphold her difficult job as a parent and not undermine it. The ruling against the 
mother indicated a willingness on the part of the judiciary to recognise a child as 
developing potentially into a rational decision-maker in their own right. Lord Scarman 
stated:
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'I would hold as a matter of law the parental right to determine whether or not 
their minor child below the age of 16 will have medical treatment terminated if 
and when the child achieves a sufficient understanding and intelligence to enable 
him or her to understand fully what is proposed. It will be a question of fact'. 
(Gilleck 1986).
Freeman concluded:
The UN Convention is a beginning, but only a beginning. Those who wish to 
see the status and lives of children improved must continue the search for the 
moral foundation of children's rights. Without such thinking there would not 
have been a Convention: without further critical insight there will be no further 
recognition of the importance to children's lives of according them rights.' 
(Freeman 1992, 69)
The outcome of the United Nations Special Session on Children held in New 
York in May 2002 suggests that progress in the implementation of the UN Convention 
is going to be a slow long-term process. The Special Session recorded the real progress 
made towards eradicating childhood diseases, some progress had also been achieved on 
improving access to education and lowering infant mortality. However, states had 
failed to make good many of their commitments, prompting Non-Government 
Organisations to refer to the 1990s, in terms of progress on children's issues as the 
decade of 'broken promises' (Harvey 2002a). As reported by Harvey, largely due their 
anti-children's rights attitude, the USA and strictly Christian and Islamic countries are 
opposed to any reference to children's rights which they see as undermining the role of
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parents as head of the family, and detrimental to the structure of the nuclear family 
(Harvey 2002a). In addition, the same anti-rights countries strongly opposed any 
reference to abortion, sex education, family planning and reproductive health. Though 
efforts were made to gain the views of young people via a three-day Children's Forum, 
some felt that they had little real influence. 'There was very little and poor-quality 
dialogue between the 'adult meetings' and those of the 'youth delegates' (Leaver 2002, 
20). The final agreement entitled A World Fit for Children, did commit the heads of 
States and governments to achieving by 2010 a set of 21 targets and benchmarks for 
children in relation to health, education and protection. The need to listen to the views 
of young people is therefore fundamental if the concepts of participation and 
empowerment are to be realised.
Consultation / Participation of Children and Young People
There is now an increased expectation by government and the National 
Assembly of Wales that public services will undertake consultation with all users of 
services, including children and young people. As outlined in Chapter Two, one of the 
main four areas of a Best Value Review is that of consultation. As part of Best Value 
reviews, local authorities must have evidence that they have undertaken significant 
consultation with young users of their services. For the most vulnerable groups, for 
example, some local authorities including Rhondda Cynon Taf, have established 
Consultation Forums for children looked after, which with the aid of full time 
facilitators ensure that their voices are heard. Within Wales there are a number of
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initiatives that attempt to take forward the principles of the UN Convention and make 
them a reality. As referred to in Chapter Two, a corner stone of The Framework for 
Partnership and Extending Entitlement is a requirement that consultation with and 
meaningful involvement of children and young people in strategic planning is essential 
(NAW2000d).
The National Assembly for Wales has established Llais Ifanc or Young Voice 
which aims, via an interactive web site and regular forums, to seek the views of young 
people. The appointment by the National Assembly of Wales of a Children's 
Commissioner, the first in the UK, was seen as a major statement of intent by the 
Assembly to ensure the voices of children are heard and that they are well protected. To 
promote consultation and participation by young people, the Four Nations Child Policy 
Network was established. This partnership between the National Children's Bureau, 
Child Care Northern Ireland, Children in Scotland and Children in Wales facilitates 
greater access to policy, information, development,and consultation with policy makers 
for the children's sector. It encourages organisations working with children to empower 
children and young people to contribute to and influence policy decisions within and 
across each of the four nations.
Though there is broad agreement across government departments as to the 
principles embodied in the UN Convention of the Rights of the Child, the priority and 
importance given to the Convention vary considerably. The Department of Health and 
the NAW have shown, via a range of initiatives, that they are working to ensure that the 
rights of children are developed and respected. On the other hand, the Home Office 
seems to ignore many of the basic tenants of the Convention and of subsequent UK 
legislation such as the Children Act 1989. In spite of a fall in youth crime between 
1993 and 2001, England and Wales lock up a higher proportion of their children than
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any other European country (NACRO 2002a). In addition, the government is 
introducing further punitive measures such as electronic tagging on 12 year olds, 
introducing powers to remand 12-14 year-olds to secure accommodation, and seeking 
measures to detain 10 and 11 year olds. Commenting on these proposals Nick Cavadino 
Chief Executive of NACRO stated:
'Most other European countries deal with children of this age through the care 
system, rather than through the criminal process. Instead of strengthening 
criminal court powers to lock them up we should be dealing with them through 
effective care, supervision and support' . 
(NACRO 2002b)
The over use of secure accommodation within the care system has also come in 
for criticism. Goldson (2002), in reviewing the use of secure accommodation, had 
found that the numbers of young people held had grown by 64 % between 1992 and 
2001, from 238 in 1992 to 377 in 2001, with approximately 75 for non-criminal reasons. 
The review highlighted concerns that alternative options were not always explored that 
children were held too long, and that it was sometimes more about social services 
'covering their backs' than it being the best option for the child. With government 
plans to add 12-14- year-old criminals to the 15-16 year-olds already sent to institutions, 
the fear is that these figures can only rise. In spite of broad endorsement of the UN 
Convention, Britain still has a long way to go before it is fully implemented. In 
response to these concerns, in July 2003 a collaboration between five leading child care 
charities and NACRO launched SHAPE, with the aim of changing the way we think and 
talk about youth crime (SHAPE 2003).
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As anticipated, the United Nations' five-yearly review of the UK children's 
rights record was very critical of the government for its failure to ban smacking, urged it 
to appoint an independent children's commissioner, and questioned its record on 
upholding the welfare of children in custody or seeking asylum (Harvey 2002 b). The 
review also highlighted the prevalence of violence against children within families, 
schools and institutions, and expressed deep concern about the number of children 
injured whilst being detained within the youth justice system. On a positive note, for 
the first time in the history of the European Union, children's rights have been 
recognised in the draft Treaty establishing a Constitution for Europe (Schuurman 2003). 
The text of the Constitution includes the protection of children's rights as one of the 
internal and external objectives of the European Union. It will be interesting to see 
whether this recognition of children's rights remains within the Constitution when it is 
finally agreed by member states.
The Chapter comments on and welcomes the widening of the debate on poverty 
to one of reducing social exclusion, and applauds efforts of New Labour significantly to 
invest in community regeneration initiatives, often using a community development 
model and a 'bottom-up' approach. Though empowerment and participation are vital 
ingredients in such approaches, extending this principle to include children and young 
people is only just beginning. Many young people feel disaffected from the 
communities in which they live, so it is essential that they are given a real voice in 
identifying what are the needs of their communities, and how these needs should be 
met.
Given the range of recent initiatives in relation to children and young people 
outlined in Chapter Two and throughout the thesis, it is interesting to measure the 
current level of participation of children and young people. Using the 7-point 'Ladder
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of Participation' (Russell 1998) as a benchmark, the government and National 
Assembly for Wales would meet level 4/5 i.e. Assigned and informed / Consulted and 
informed, and they are to be applauded for this. Within Wales for example, the 
development of Children and Youth Strategic Framework Partnerships is ensuring that 
the views of children and young people are being sought and taken seriously. These 
developments are in their early stages and only time will tell whether the adults with the 
power will be willing to share some of this power in order to allow young people to be 
given a greater voice and influence.
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CHAPTER FIVE CHILDREN IN POVERTY
This Chapter explores the effect that poverty has on children and families, and 
reviews the impact of Conservative and New Labour policies on poverty levels.
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CHAPTER FIVE CHILDREN IN POVERTY
Effect of Poverty
One of the main structural supports to families in need since the acceptance of 
the Beveridge Report in 1942 (discussed in more detail in Chapter One) has been the 
financial support given to families via the social security system. Many writers and 
academics have highlighted the profound impact that living in poverty has on family life 
and the implications it has for the lives of children and young people brought up in such 
situations (West 1977, Kolvin 1991, Utting 1993). A significant issue for many 
families receiving family support services is that a very high percentage lives in 
poverty. 'Poverty within the neighbourhood is a strong indicator of those families 
which are experiencing the most difficulty in terms of relationships and support. The 
families saying they were in difficulty were disproportionately dependent on income 
support' (Gill 2000,139). Given the importance and impact it has on the lives of 
children and families, the issue of poverty is worthy of a detailed review.
Historical Review
George Orwell in The Road to Wigan Pier portrays the stark reality of the
squalid living conditions that the miners and their families had to endure in the 
Yorkshire coal fields during the 1930s. In his description of housing in Sheffield, 
Orwell writes:
'House in Peel Street, back to back, two up, two down. Living room 10 ft 
square, four beds in house including two old parents, two adult girls, one
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young man and three children. Parents have one bed, eldest son another, and 
remaining five share the other two beds. Bugs very bad - 'you can't keep 'em 
down when it's 'ot'. Indescribable squalor in downstairs room and smell 
upstairs almost unbearable'. 
(Orwell 1937,48)
'House in Wortley Street, the two upstairs room is really one large room 
partitioned into two. Walls very bad - wall of back room cracked right through. 
Window frames coming to pieces and have to be stuffed with wood. Rain 
comes through in several places. Sewer runs under house and stinks in summer. 
House infested by bugs'. 
(Orwell 1937,48)
The period following the Second World War was initially seen as a period of 
increased affluence and widespread prosperity. Coates and Silburn describe the 
prevailing view as:
'One of more or less uninterrupted and continuing economic growth, with the 
new wealth being distributed increasingly equitably throughout the population. 
The age old malaise of poverty, far from being an endemic problem facing a 
mass of the population, was felt to be a slight social hangover: a problem 
affecting tiny groups of people who, through their incompetence or fecklessness, 
were failing to share in the new affluence'. 
(Coates and Silburn 1970 ,13)
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It was not until the late 1950s and early 1960s that this prevailing view was 
beginning to be challenged. During this period Townsend and others such as Abel- 
Smith (1965) began seriously to attack the myth that poverty had been abolished. It is 
now known that throughout the fifties the numbers of people in poverty could be 
counted in millions, were growing in number not shrinking, and that the distribution of 
national wealth was becoming less, not more equitable. One of the main explanations 
for this was that until the early sixties only one major piece of research into poverty was 
undertaken, and this work seemed to demonstrate quite conclusively that poverty had 
indeed been overcome. The report published in 1951 by Rowntree and Lavers was the 
third and final survey of poverty in York, the first being undertaken in 1902 (Rowntree 
1902). These findings showed that in 1950 only 1.5 per cent of the survey population 
lived in poverty, compared with 18 per cent in the similar survey in 1936. According to 
Rowntree and Lavers there were two principal reasons for this improvement. First they 
cited the post-war policies of full employment and the associated rise in wage rates. 
Second the various welfare measures that were generally available in post-war Britain 
were supposed to have had a markedly redistributive effect, and to have considerably 
improved working-class living standards.
During the period 1938-1968 Townsend identified a number of different phases 
(Townsend 1979, 174-176). First during the war period, there was a marked reduction 
of inequality in the distribution of resources, in the sense that the proportion of the 
population with relatively low resources diminished. This structure, he argued, was 
maintained in the years immediately following the war. There was then a period of 
partial return to former inequalities in the mid and late 1950s, due to a relaxation of 
certain taxes for the rich, a property boom, abandonment of food subsidies, and the 
expansion of occupational pension schemes and other fringe benefits. Finally in the
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mid 1960s there was higher unemployment, more dependency, and a continuing shift in 
the reward system to professional, managerial and higher supervisory non-manual 
groups. The structure tended to be reinforced and there was a further slight increase in 
the numbers and proportions of the population in poverty or on its margins.
In 1965 Abel-Smith and Townsend analysed data collected by the Ministry of 
Labour for the period 1953-54 and 1960 (Abel -Smith and Towsnend 1965). On the 
basis of what in 1960 was a small sub-sample, they came to two broad conclusions. 
First, the data indicated an increase between the two periods in the numbers and 
proportion of the population living below or just above the poverty line, and secondly a 
marked increase in the proportion living below the basic national assistance rates.
Townsend 's seminal work Poverty in the United Kingdom includes a number of 
descriptive summaries of the kinds of situation in which individual families lived. One 
such summary was in relation to a family of six children where the father was on very 
low earnings but where the family income was above the supplementary benefit rate 
(Townsend 1979, 314). The living conditions were (according to the researchers) the 
worst that they had seen. The house was very damp and cold and infested with rats, 
mice, bugs and cockroaches. The family had no evenings out because they could not 
afford them, never had meals out with friends or relatives, frequently went to bed early 
to save coal, never gave birthday parties for the children, and had no summer holiday 
(Townsend 1979). These examples demonstrate the historical nature of poverty.
For the majority who have not experienced poverty it is difficult if not 
impossible to understand its full implications. As Holman points out, it is those who are 
socially and geographically distanced from life at the hard end who write about the poor 
(Holman 1998). He highlighted The Guardian newspaper eight-page supplement on the 
1998 budget which included comments from 62 contributors, well-paid journalists,
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Oxbridge economists, seven wise and wealthy women, and seven wise and powerful 
men. Yet not one sentence was written by residents of peripheral estates. In his 
publication Faith In The Poor (1998) Holman includes the life stories of several 
residents of Easterhouse, a large deprived housing estate near to Glasgow. The stories 
of these families make harrowing and bleak reading as they depict what life is really 
like for families living on low incomes. One resident, Erica, kept a diary of her daily 
expenditure over a two week period, for herself, her boyfriend and her four children. 
This highlights in a low key but dramatic manner how in spite of very careful 
management of the family budget a lack of shoes for school, a poor diet, and not being 
able to afford to turn the central heating on in the middle of winter, are all part of daily 
living. What is so surprising is that the situation for many families at the end of the 
twentieth century is not that much different from families portrayed by Orwell and 
Townsend in the earlier examples.
In terms of the link between poverty and crime, several large-scale studies 
indicate that delinquents have a tendency to come from low-income and socially 
deprived families. The survey Continuities of Deprivation established that six out of ten 
boys from such backgrounds acquired a criminal record (Kolvin 1991). Another major 
survey by West and Farrington noted that offenders were more likely to have parents 
who were poor and who resided in areas of run-down housing (West and Farrington 
1977). Utting, in reviewing the relevant research in relation to reducing delinquency, 
concluded:
The connections between family poverty and criminality are, give persuasive 
evidence that the government should strive harder to raise the living standards of
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families with dependent children and to remove the 'poverty traps' which inhibit 
self-sufficiency through earnings'. 
(Utting 1993,70)
As Bob Holman points out in his examination of the underlying reasons why 
children commit crime :
'It is not being argued that all poor people become criminals. Far from it, for the 
majority do not. Rather, the evidence is that children and young people who 
come from low-income homes, who live in deprived areas, who are unemployed, 
are at greater risk of committing offences'. 
(Holman (1995, 59)
The continuing effect of family poverty on children has been highlighted in a 
more recent study (Gregg and Wadsworth, 1999). Using data from large-scale surveys, 
the study interprets how their disadvantage affected them in adult life. The study found 
that young adults who had as children suffered financial hardship, were in trouble with 
the law or played truant, had significantly greater than average chances of earning lower 
wages, being unemployed, spending time in prison (men) or becoming a lone parent 
(women). The study also found that these associations were only partly accounted for 
by lower educational attainment. Parents who have themselves been disadvantaged in 
childhood were more likely to have children who do poorly early on in school (Gregg 
and Wadsworth 1999).
Later in this chapter attempts are made to plot trends in relation to the number of 
children and families who have been and currently are experiencing poverty in the UK
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since the Second World War. The interest in focussing on facts and figures is seen by 
anti-poverty campaigners such as Child Poverty Action Group, to be essential in 
measuring progress and holding the government of the day and others to account. 
Though facts and figures are important, on their own they fail to communicate anything 
about the everyday experience and views of children and young people living in 
poverty. To combat this, the Children's Rights Alliance for England and Save the 
Children undertook a consultation exercise in 2001 with a group of 106 children and 
young people aged 5 to 16 years (Children's Rights Alliance for England 2001). The 
report makes stark reading for those who think that the scourge of poverty no longer 
impacts greatly on our children and young people. Group discussions revealed that the 
basic needs of young people were not being provided for. Reference was made to an 8- 
year-old girl who routinely stole food from corner shops for herself and her six-year- 
brother. Children attempted suicide because of the pressures of being poor, and turning 
to drugs and prostitution were given as examples of how poverty can seriously impair 
young people's health. Children from low-income families were excluded from school 
trips and were not able to afford lunch. The title of the report Bread is Free takes its 
name from conversations with two groups of primary-school children who reported that 
their school offers free bread at lunchtime to children who cannot afford to pay for their 
midday meal. The stigma of wearing unfashionable or dirty clothes was repeatedly 
raised, and having the wrong haircut or school bag was also cited as a reason for being 
bullied. The pressures of living with poverty were strongly communicated: They don't 
want to have to go to school and face their friends if they have got any. They just want 
to stay at home and know nothing and hide' (Children's Rights Alliance for England 
2001).
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A government-sponsored report Outcomes for Children of Poverty 
commissioned by the Department for Work and Pensions and published in 2001, 
confirmed the disadvantageous consequences of poverty for adolescents on a number of 
outcomes (Ermisch 2001). The report came to four main conclusions:
1. Poverty has a series of disadvantages on various aspects of adolescent 'well 
being'. In particular, it increases the likelihood of feeling useless, of playing 
truant, of believing that health is a matter of luck, of expecting to leave school at 
age 16, and it decreases self esteem.
2. Poverty during (school years) aged 6-10 tends to reduce self esteem and the 
probability of feeling useless (measured when the child was aged 10).
3. Poverty during adolescents aged 11-15 turns out to have serious consequences 
for young people's success when they grow older. In particular, experience of 
life in a low-income family tends to reduce children's educational attainment by 
reducing their chances of achieving a good number of GCSEs with high grades. 
This is compounded by them being unlikely to remain in school after age 16, 
and increases the likelihood of unemployment.
4. Poverty during childhood and adolescence is likely to shape a number of 
attitudes, expectations and behaviours that are self-reinforcing and feed one 
another once future attitudes, expectations, and behaviours are realised. 
(Ermisch etal 2001, 88).
An analysis of child poverty levels and school absence rates was carried out in 
London local education authorities between 1997 and 2000. The study found that the 
link between child poverty levels and the absence rates at primary school was 
particularly strong, whilt the link for secondary schools was weaker (Zhang 2002,24). 
More recently, a report by the Foreign Policy Centre on progress in the UK in tackling
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drug taking argued that the 'war on drugs' was failing and that greater emphasis should 
be placed on the causes of drug taking, namely poverty and joblessness (Young 2002). 
Townsend's seminal work Poverty in the United Kingdom, published in 1979, 
was based on a study of the extent of poverty throughout the United Kingdom. It was in 
part an attempt to fill the gap in the study of poverty, along the lines of studies carried 
out by Rowntree (1902) and Booth (1889). Although he drew on a number of studies 
carried out in the 1970s, the principal source of information was the national survey 
carried out in 1968-69. This primarily involved a 120-page questionnaire being 
completed by 10,048 individuals in 3,260 households in total, in 51 constituencies 
across the UK. Townsend identified three measures of poverty.
  The state's (or the social) standard - based on the rates paid by the 
Supplementary Benefits Commission.
  The relative income standard - a standard which allows a fixed percentage of 
the population with the lowest income to be selected, or which is at a point 
fixed at a low level in relation to the mean income.
  The deprivation standard - a standard of income below which people 
experience deprivation disproportionately to income.
Townsend made it clear which approach he supported:
'Poverty can be defined objectively and applied consistently only in terms of the 
concept of relative deprivation. The term is understood objectively rather than 
subjectively. Individuals, families and groups in the population can be said to be 
in poverty when they lack the resources to obtain the types of diet, participate in 
the activities and have the living conditions and amenities which are customary,
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or are at least widely encouraged or approved, in the societies to which they 
belong. Their resources are so seriously below those commanded by the average 
individual or family that they are, in effect, excluded from ordinary living 
patterns, customs and activities'. 
(Townsend 1979,1)
The findings of Townsend's research according to the different measures were 
as follows: by the state's standard, 7 % of households were found to be in poverty and 
24% on the margins of poverty. The corresponding proportion of people was 6% and 
nearly 22%, representing 3,320,000 and 11,860,000 people respectively. By the relative 
income standard, 10.5% of the households and 9% of the people, i.e. 5 million people 
were in poverty. By the deprivation standard, 25% of households and 23% of people in 
the sample representing 12,460,000 were in poverty (Townsend 1979, 301). The study 
identified poverty as being more common among elderly people living alone or in a 
couple and among families with three or more children. Townsend's report concluded :
'That poverty is more extensive than is generally or officially believed and has 
to be understood not only as an inevitable feature of severe social inequality but 
also as a particular consequence of actions by the rich to preserve and enhance 
their wealth, and so deny others. Control of wealth and of the institutions 
created by wealth, and therefore of the terms under which it may be generated 
and passed on selectively or for the general good, is therefore central to any 
policies to abolish or alleviate the condition'. 
(Townsend 1979, 893)
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The New Right and the Rise of Poverty (1979-1997).
During the years of the Conservative government (1979-1997) there was no 
official acknowledgement that poverty existed and no definition of it was accepted. 
One of the hallmarks of the Thatcher era was the fierce debate over the nature of 
poverty. As Oppenheim notes: 'The more apparent poverty became, the more strongly 
its level and indeed its very existence was denied' (Oppenheim 1993, 10). Successive 
Secretaries of State for Social Security told academics, policy makers and the general 
public that 'we have reached the end of the road to poverty (Lilley 1986). In 1989 John 
Moore made his now infamous speech 'The end of the line for poverty' (Moore 1989). 
In the course of that speech he argued that economic success had put an end to absolute 
poverty and that relative poverty - an invention of academics in the 1960s - could be 
dismissed as simply meaning inequality. The Prime Minister Margaret Thatcher 
supported this denial of the existence of poverty in her first term in government. In 
responding to a question put to her by Dr. David Owen MP about the 15 million people 
in the UK living in poverty, Margaret Thatcher replied that definitions of poverty were 
artificial and that 'the fact remains that people who are living in need are fully and 
properly provided for' (Thatcher 1983). In a letter to Neil Kinnock, the leader of the 
Labour Party, Thatcher joined the controversy when she argued that to call people 
living on income support 'poor' was to denigrate them (Thatcher 1989). It was, 
however, widely recognised outside immediate government circles that these assertions 
flew in the face of UK, European Union and the Office of Economic and Cultural 
Development statistical data including the Government's own Households Below 
Average Income data series. The definition now commonly accepted throughout 
Europe is that children are poor if their households have an equivalent disposable 
income of less than 60% of the overall median (before housing costs). This is referred
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to as the European Threshold of Decency. An analysis by the Centre for Analysis of 
Social Exclusion (CASE) confirmed that since 1979 the number of children in poverty 
has tripled, from 1,400,00 children in 1979 to 4,400,000 children in 1998 (Atkinson and 
Hills 1998).
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It can be seen that about two thirds of the poorest children were in families 
without a full-time worker, and the biggest absolute increase was in single parent 
families, most of whom were not in full time work. The most rapid growth occurred in 
families with one or two children and a full time worker. CASE concluded: 'Thus the 
analysis of child poverty points to not one but a number of causes: there are more 
children in workless households and there are more children in 'working poor' 
households' (Piachard and Sutherland 2000).
The CASE analysis highlighted the fact that one in five children in Britain in the 
late 1990s lived in a household where no one was in paid work - double the proportion 
in 1979 and four times the proportion in 1968. This growth was said to be the result of 
three principal changes. First, the number of lone parents had risen. Women headed 
most of these families with the majority not in paid employment. Secondly, 
unemployment levels had not fallen to the levels of the 1970s. Thirdly, male inactivity 
rates had risen substantially. This was most marked for men aged 50 and over but
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among men 25-49 the proportion of economically inactive rose from 1.9% in 1979 to 
7.6% by 1998 (Gregg and Wadsworth 1999). Inactivity was therefore a more prevalent 
cause of worklessness than unemployment. A more recent analysis by Piachaud and 
Sutherland (2001) suggested that while the incidence of poverty was far higher in one- 
parent families, such families only contained about one third of the poor children. 
Children with young mothers made up only a small proportion of poor children. 
Children in two-parent families with a paid worker made up 25% of all poor children. 
They commented that 'government has focussed its polices on workless families - an 
approach which this analysis seems to endorse, and on families with very young 
children and young mothers' (Piachard and Sutherland 2001,97).
There is a perception that child poverty in Wales is higher than elsewhere in the 
UK. The National Assembly for Wales quotes figures from 1996 in their study 
Mapping Social Exclusion in Wales (NAW 2000 b) which shows that 25% of 
households in Wales received Income Support or Family Credit, compared to 19% in 
England. Government statistics confirm that nationally Wales has a higher child 
poverty rate than Scotland and England (DWP 2002a). A more recent report published 
in October 2003 by the Anti-Poverty Network Cymru (APNC) (From the Cradle to the 
Grave) appears to confirm that the rate of child poverty which stands at 33% in Wales, 
continues to be above the UK average of 30% (APNW 2003). To some extent this 
gives a distorted picture as highlighted in a major report, Well-being of Children. 
published by Save the Children in 2002 (Bradshaw 2002). This showed the huge 
national, regional and local variations in child poverty. Despite Wales having the 
highest child poverty rate nationally, on a ward level there were many wards in England 
and Scotland with higher levels (Bradshaw 2002,10). When a comparison was done by 
local authority, by far the highest concentration of child poverty was found in Tower
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Hamlets in London, with 16 English local authorities having higher rates than the 
highest local authority in Wales (Bradshaw 2002,12). According to these statistics, the 
local authority within which the Resource Centre was situated, Rhondda Cynon Taf, 
had the fourth highest level of child poverty in Wales at 41.5%. In many ways where 
Wales stands in the 'children in poverty league' is not important. It is the very 
existence of high levels of poverty that is the issue. As the Children's Commissioner 
for Wales states: 'the level of child poverty in Wales is a national disgrace'. He argues 
that an anti-poverty strategy should be developed in Wales (Clarke 2002).
International Comparisons.
The task of comparing poverty between countries is an important one. As in the 
case of the European Union attempts are being made to set common thresholds which 
have a meaning in both national and cross-national, so as to assist in aligning elements 
of social policy within the European Union. In December 2001 The Laeken European 
Council began the process of moving towards the adoption of common indicators on 
poverty and social exclusion in order to be able to compare member states progress 
towards the goal of social inclusion. A common threshold also allows member states to 
learn from one another. In 2000 UNICEF published an analysis of data from the 
Luxembourg Income Survey. This confirmed that, compared with other industrialised 
countries, child poverty in the UK during the mid 1990s was exceptionally high 
(Bradbury and Jantti 1999). In 1995, out of 25 industrialised countries, the UK had the 
third highest child poverty rate after Russia and the USA, and considerably higher than 
any of our EU neighbours included in the analysis. The UNICEF analysis also shows 
that over a 16 year period, child poverty increased more in Britain than in almost all 
other industrial countries. Among our EU partners, only Italy had a sharper increase in 
child poverty and nearly half of all countries had no increase or a reduction in their
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child poverty rates. A more recent survey amongst member states of the European 
Union based on 1997 statistics, confirmed that the UK had the highest level of child 
poverty in the EU by some margin. It is important to note that these comparative 
figures give largely a historical picture and do not reflect changes that might have 
occurred since New Labour was elected to Parliament.
Since other countries have faced the same and some considerably more changes 
in their economies and demographic structures, it begs the question why has child 
poverty in Britain increased so dramatically as opposed to our neighbours. Though a 
comparison between affluent economies is relevant, one has to acknowledge that 
children in the developing world often experience far deeper levels of poverty. In a 
report to mark the United Nations Special Session on Children held in May 2002, Save 
The Children reported that' In today's world, 600m children are in families living on 
less than $1 a day. Almost 160m children under five are malnourished, and more than 
10m children still die from preventable diseases' (Save the Children 2002,4).
The New Labour Government was well aware of the disparities of wealth within 
the UK and made the reduction of child poverty one of its central objectives. The 
increase in family poverty, hardship and inequality during the period of the 
Conservative government was well recognised by the Labour Party. As part of its 
preparations for developing a forward thinking programme for social and economic 
reform, the then leader John Smith established the Commission on Social Justice in 
1992. Its purpose was to carry out an independent inquiry into social and economic 
reform in the UK. Its final report was published in 1994, Social Justice - Strategies for 
National Renewal, and highlighted the huge increase in the numbers of children living 
in poverty and the intention of the Labour Party to tackle these issues:
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'For generations we have grown up to believe that our children would be better 
off than ourselves. But today, for many people, that assumption has been 
shattered. Old evils of homelessness and pauperism have returned; new evils of 
insecurity have emerged. The causes for concern are clear, the need for change 
unanswerable.' 
(Labour Party 1994,2)
The Report highlighted the fact that one in three children in the UK grows up in 
poverty, as opposed to one in ten in 1979, and that the poorest children were twice as 
likely to die from respiratory illness and more than four times as likely to be killed by a 
car as those from the top social class. Before he became Prime Minister, Tony Blair 
said that unless a new Labour Government succeeded in raising the incomes of the 
poorest it would have failed. Yet prior to the election there were few policy 
commitments and no specific emphasis on child poverty. This gradually began to 
change in March 1999 when Tony Blair said:
'Our historic aim will be for ours to be the first generation to end poverty. It 
will take a generation. It is a twenty-year mission, but I believe it can be done. 
Poverty should not be a birthright. Being poor should not be a life sentence. 
We need to break the cycle of disadvantage so that children born into poverty 
are not condemned to social exclusion and deprivation.' 
(Blair 1999)
The Government's first annual report on tackling poverty and social exclusion, 
confirmed its commitment to end child poverty in 20 years, set out the scale of the
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problems the Government faced and the strategy to tackle them (Cabinet Office 1999). 
The report highlighted the extent of inequality that now existed within the UK:
The proportion of people living in households with relatively low incomes had 
more than doubled between the end of the 1970s and the beginning of the 1990s. 
One in three children live in households below half average income. Nearly one 
in five working age households have no one in work. The poorest communities 
have substantially more unemployment and experience higher levels of poor 
housing, vandalism and crime'.
(Cabinet Office 1999, 3)
In terms of breaking the cycle of disadvantage for children and young people, 
the paper stated that the key was the eradication of poverty. 'Children who grow up in 
disadvantaged families generally do less well at school, are more likely to suffer 
unemployment, low pay, and poor health in adulthood. This poverty of opportunity is 
then more likely to be experienced by the next generation' (Cabinet Office 1999,7). 
Though the eradication of poverty became a key government target, it was aware that 
this issue was only one element, albeit an important, of the much wider issue of social 
exclusion.
Social Exclusion
The term social exclusion originated in France in the early 1970s in response to
the problem of achieving national integration and solidarity. It was used extensively by 
the European Union in its policy and research work. More recently it has been adopted 
by politicians in the UK following the election of New Labour in 1997. Many
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definitions of social exclusion relate to processes which restrict or deny people 
participation within society, for example:
'the process by which individuals or groups are wholly or partly excluded from 
full participation in the society in which they live' . 
(European Foundation 1995,4)
'Social exclusion is defined as the opposite of social integration, which reflects 
the perceived importance of being part of society, of being integrated'. 
(duHaan 1998, 13).
One difficulty here is that the term 'participation' itself is an equally elusive and 
ill-defined concept. The World Bank has defined participation as: ' a process though 
which stakeholders influence and share control over the development initiatives, and the 
decisions and resources which affect them' (World Bank 1994, 1). Gaventa 
acknowledges the importance of participation, especially when there is a genuine 
commitment to citizen power, suggesting that it is: 'powerful vehicle for social 
inclusion and for mobilising new energy and resources for overcoming poverty' 
(Gaventa 1998, 50). As Barry acknowledges participation can, in the context of social 
exclusion, be seen as an end in itself since it increases control and therefore, almost by 
default, decreases exclusion; or it can bee seen as a means to an end: socially excluded 
groups are encouraged to participate proactively in efforts to solve the problems which 
they face when marginalised or excluded (Barry 1988).
How a society makes sense of the concept of social exclusion depends on its 
traditions of social and political thought. Silver (1994) has systematised these and
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distinguished three paradigms. The solidarity paradigm (which is dominant in France) 
is the rupture of a social bond between the individual and society that is cultural and
d
moral. In this tradition, the poor, unemployed, and ethnic minorities are defined as 
outsiders. National solidarity implies political rights and duties. The specialisation 
paradigm (which is dominant in the USA) allows individuals to move across 
boundaries of social differentiation and economic divisions of labour. In this paradigm, 
exclusion reflects discrimination, with causes of exclusion being seen as unforced rights 
and market failures. The monopoly paradigm (which is influential in Britain) views 
social order as coercive, imposed through hierarchical power relations. Exclusion is 
defined as a consequence of the formation of group monopolies. Powerful groups 
restrict the access of outsiders through social closure. Inequality is mitigated by social 
democratic citizenship, which entails full participation in the community (Silver 1994).
The concept of social exclusion provides an approach which links the increase in 
poverty with changes in the wider social and economic context. As Adamson (1999) 
notes, social exclusion permits the development of a model of poverty which seeks an 
explanation in structural economic terms and the response of the wider society to those 
who experience the poverty it creates. Social exclusion allows us to understand fully 
the real-life consequences of poverty and the way it structures and limits the lives of 
those who experience it (Adamson 1999,49). From a study of the 'new poverty' in 
Wales by the Regional Research Programme based at the University of Wales, came 
recognition of the various fields of social exclusion that can exist:
1. Material
This field relates to an individual's or family's economic status and includes factors
such as housing tenure, work status, benefit dependency, educational qualifications, car 
ownership and ownership of consumer durable goods. Factors in this field can
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determine the level of opportunity that exists and the extent to which the individual is 
able to participate in the labour and housing markets.
2. Environmental
This field refers to the physical environment and includes housing quality, housing
density, housing cost as a proportion of income, transport links, location and its 
proximity to key services, especially education and health.
3. Social
This field refers to an individual's overall status set, including marital and parental
status, age, disability, and incapacity. It also includes analysis of family and 
neighbourhood relationships such as the extent of communal support networks.
4. Relational
This refers to the standing of the individual, family, and community in relation to
external agents. Residents of estates, defined as 'problems', will experience relations 
characterised by 'labelling' and self-fulfilling prophecy: 'Merely to give one's address 
is sufficient to be regarded by key professionals and institutional gatekeepers as deviant 
or difficult' (Adamson 1999,51).
This model of social exclusion was tested during a consultation exercise carried 
out as part of a detailed social exclusion audit on a deprived South Wales valley estate. 
In this consultation exercise three major themes emerged from the group discussions 
that emphasised the issues of stigmatisation by and isolation from the wider community.
Invisibility: residents of all ages reported a sense of 'invisibility' in their 
dealing with the wider society. Residents felt that they were being left to cope unaided 
with the problems encountered on the estate, and they felt abandoned by all agencies 
with a statutory responsibility for providing services. Residents felt that no one listened 
when they complained and that any attempt to claim the rights enjoyed by the wider 
community were interpreted as 'them being difficult'. Stigma: the sense of stigma
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attached to the community was overwhelming. Residents were acutely conscious of the 
reputation enjoyed by the community and were highly articulate about its effects on 
their relations with a wide range of public and commercial agencies. All age groups 
reported their own practice of not declaring exactly where they lived. Exclusion from 
Services: even a rapid survey of the physical environment of the estate revealed an 
acutely neglected community. Empty houses were boarded up and derelict, with gaping 
roofs and rubbish-strewn gardens. No telephone or post-box was provided and the bus 
service was virtually non-existent. Residents reported acute difficulties in accessing a 
wide range of services taken for granted in less deprived and isolated communities 
(Adamson 1999,53).
New Labour Initiatives
The Labour government elected in May 1997 summarised its overall approach 
as follows:
'In the past, attempts to deal with these issues often focussed on short-term, 
piecemeal solutions. Huge sums were spent dealing with immediate problems, 
very little on preventing problems occurring in the future. Our approach is 
radically different. We are putting in place new solutions to old problems, 
working together with all sectors of society and through better working 
throughout government. We are tackling the causes of poverty and social 
exclusion, not just the symptoms. Creating a fairer society in which everyone 
has the opportunity to achieve their full potential, and investing in individuals 
and communities to equip them to take control'. 
(Cabinet 1999,5)
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This approach to understanding poverty echoes the views of Coates and Silburn 
who in 1970 highlighted the complex relationship between different aspects of poverty. 
They argued that they should be seen together and not as separate issues. In their study 
of poverty in Hull, the impact of low income and poor housing were seen as separate 
policy issues. As Coates and Silburn commented:
'Poverty is often aggravated by poor housing, and although these two problems 
can be bureaucratically distinguished, in real life they are often interlocked with 
one another so intimately as to be practicably inseparable. More: they feed off 
one another, because the shortage of money can make sub-standard housing 
virtually uninhabitable.' 
(Coates etal 1970,216)
One of the problems in assessing the impact on poverty of any political policy is 
the arbitrary nature of the 'poverty line'. According to Piachaud and Sutherland,
'If you move a child from way down below the poverty line to somewhere just 
below it then you don't affect the statistics at all, even though you may have 
improved the child's circumstances a great deal. Equally, if you move a child 
from just below to just above the poverty line, then you do affect the head count, 
even though they may only be a few pounds better off. 
(Piachaud et al 2001, 111).
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Though poverty and deprivation are often used interchangeable it can be argued 
that there is a clear distinction between them. The condition of poverty usually means 
not having enough financial resources to meet need. Deprivation on the other hand 
refers to unmet need which is caused by a lack of resources of many kinds, not just 
financial. The term poverty has itself come under criticism in recent years for being too 
narrowly focussed on income and consumption measures, and not enough on social 
phenomena, such as quality of life, dignity, property and autonomy (du Haan 1998). 
Townsend also argued for a refocusing of the debate onto relative, more than absolute 
deprivation and suggested that a modest income, equitably distributed, would allow 
greater participation of people within society (Townsend 1979).
Social exclusion was increasingly being seen as a concept that offered a broader 
perspective in addressing multi-dimensional disadvantage, especially in relation to 
social policy. Room (1995) differentiates the more narrowly focussed concept of 
poverty from that of the more encompassing one of social exclusion:
The notion of poverty is primarily focussed upon distributional issues: the lack 
of resources at the disposal of an individual or household. In contrast, notions 
such as social exclusion focus primarily on relational issues, in other words, 
inadequate social participation, lack of social integration and lack of power'. 
(Room 1995,5)
Room's analysis highlights the way individuals are able to behave and 
participate as citizens in society. Those in disadvantaged positions are excluded from 
full citizenship. Their poor interactions together with the prejudicial treatment in all 
spheres of social and public life denies them the rights of citizenship. A process of
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social exclusion can thus be said to exist when society operates practices of prejudicial 
treatment on the basis of an individual's poverty.
New Labour saw social exclusion as being a shorthand label for what can 
happen when individuals or areas suffer from a combination of linked problems such as 
unemployment, poor skills, low income, poor housing, high crime environments, bad 
health, and family breakdown. The government acknowledged that social exclusion, 
caused by a combination of the move to high-skill, high-tech industries, and increasing 
rates of family break down, has affected most western countries over the past 20 years. 
Hutton goes further than this and argues that free market economics and a doctrine of 
laissez faire, an approach much favoured by Margaret Thatcher and the Conservative 
government (1979-1997) had contributed greatly to the rise in social exclusion (Hutton 
1995). This view was supported by Holman who argued that 'poverty pre-dated the 
New Right; but the latter's policies and philosophies have increased poverty and 
inequality and made Britain a more divided, less cohesive society' (Holman 1999,65). 
Hutton also argued for a dramatic change of policy in Britain towards greater state 
involvement to reduce social exclusion amongst all social classes, suggesting that the 
concept should be applicable to all classes as they are equally vulnerable within a 
changing economic and political climate. Hutton suggested that:
The UK was becoming a '30/30/40 society' comprising 'the absolutely 
disadvantaged' 30 per cent, on low wages or welfare benefits and dependent on 
deteriorating public services, 'the marginalised and insecure' 30 per cent, with 
semi-detached houses and comfortable incomes along with a growing unease 
about job security, and 'the privileged' 40 per cent, with high earnings, large 
homes and private pensions and health schemes. Even the privileged are at risk,
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since their numbers have been decreasing over the last twenty years, and 
polarisation is such that 'class hardens subtly into caste'. 
(Hutton 1995,176)
In attempting to answer why social exclusion in Britain had become so severe, 
the government identified a number of key issues for which they were responsible. 
First, policy was poor at preventing social exclusion, despite clear evidence of groups at 
risk and events that can trigger exclusion, and despite the likelihood that investment in 
prevention would save money in the long term. Secondly, the government was poor at 
reintegrating those who had become socially excluded. Once someone became 
unemployed, homeless, or was expelled from school, services often did not come 
together to try and repair the damage. Thirdly, many basic services in both the public 
and private sectors, were weakest where they were most needed, with deprived areas 
having fewer GPs, poorer shopping facilities, and more failing schools (Social 
Exclusion Unit 2001). The government saw that it had policies that were targeted at 
reducing all of these problems individually, but acknowledged that their programmes 
had been less good at tackling the interaction between these problems or preventing 
them arising in the first place. At the launch of the Social Exclusion Unit, in his speech 
'Bringing Britain Together' Tony Blair the Prime Minister in December 1997 stated :
'At the heart of all our work, however, is one central theme: national renewal. 
Britain re-built as one nation in which each citizen is valued and has a stake; in 
which no-one is excluded from opportunity and the chance to develop their 
potential; in which we make it once more our national purpose to tackle social 
division and inequality'.
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(Blair 1997)
The purpose of the Social Exclusion Unit was to help to break this vicious circle 
and co-ordinate and improve government action to reduce social exclusion. This was to 
be achieved by improving understanding of the key characteristics of social exclusion 
and the impact on it of government policies, also by promoting solutions, encouraging 
co-operation, disseminating best practice and, where necessary, making 
recommendations for changes in policies, machinery or delivery mechanisms (Cabinet 
Office 1997). The Unit reported directly to the Prime Minister and was located within 
the Cabinet Office. Though the Unit's remit was limited to England, it kept in close 
touch with Scottish, Welsh and Northern Irish devolved administration which were 
developing their own strategies to combat social exclusion.
The government's overall strategy of welfare reform had the aim of ensuring 
paid work for those who could and security for those who could not. The Centre for the 
Analysis of Social Exclusion divided the principle measures to reduce child poverty into 
three categories. First - policies to alter income levels directly through the tax and 
benefit system. The aim was to provide direct financial support to all families, 
recognising the extra cost of children, while targeting extra resources on those who need 
it most. Secondly, policies to promote paid work - the aim were to ensure that parents 
have the help and incentives they need to find work. Paid work was seen as the best 
long-term route to financial independence for families. The government aimed to 
reduce the numbers of working-age people in families claiming Income Support or 
income-based Job-Seekers Allowance for long periods of time. Thirdly - measures to 
tackle long term disadvantage. A consultation carried out in Wales by Save the 
Children had the aim of gaining the views of children and young people living in areas
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of high need, about poverty and how it should be tackled (Crowley and Vulliamy 2002). 
They concluded that combating poverty and social exclusion had to be part of 
mainstream policies and not just the preserve of 'special' initiatives:
'Poverty is related to income but inherent in the concept of social exclusion is 
the multi-dimensional nature of disadvantage. In combating the social exclusion 
of children and young people, we need to tackle inadequate participation at the 
civic, economic, social and community levels. A multi-faceted, co-ordinated 
approach is required'. 
(Crowley and Vulliamy 2002, 35)
UNICEF concluded: ' Children are kept in poverty, not by a padlock to which 
there is a single key, but a combination lock that requires an alignment of factors if it is 
to be released.' (UNICEF 2000).
New Labour's Commitment to End Poverty
The success of the Labour Party in gaining office in 1997 saw a major policy 
shift towards eradicating poverty. It recognised the existence and extent of poverty, and 
made a commitment to rid child poverty altogether. Blair declared:'Our historic aim 
will be for ours to be the first generation to end poverty. It will take a generation. It is a 
twenty year mission, but I believe it can be done' (Blair 1999). New Labour's policy 
programme to reduce child poverty had three key elements. First, the tax and benefit 
system was changed in order to provide direct financial support to all families, 
recognising the extra costs of children, whilst targeting resources on those most in need. 
Secondly, a raft of policies was introduced to promote the virtues of paid work: over
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unemployment. These included the various New Deals and the Working Tax Credit. 
Thirdly more general policies to address the issue of wider and longer-term 
disadvantage were initiated, such as Sure Start (commented upon in Chapter Six), The 
Children Fund and Quality Protects Programmes in England and the Children First 
Programme in Wales. By the end of its first term in office in 2001 Tony Blair was 
proclaiming that New Labour had lifted 1.2 million children out of poverty and outlined 
its radical approach to tackling social exclusion (Social Exclusion Unit 2001). This 
announcement was supported by an audit of the government's record in tackling child 
poverty (CPAG 2001). The audit claimed that by the time of the election in May 2001 
they would have achieved a 'substantial reduction' in income poverty, particularly child 
poverty. The government's intention to continue to pursue the eradication of poverty 
was confirmed in its Manifesto For Wales, repeating pledges made in 1999:
'Labour has started to turn things around. We are pledged to go further - to 
eradicate child poverty in a generation and to halve it by 2001. Our aim is to 
make the goal of ending child poverty in Britain a political litmus test for any 
political party running for office. The task for the next Parliament is to help 
another million children out of poverty'. 
(Labour Party 2001,27)
In the government's Pre-Budget Report published by the Chancellor of the 
Exchequer (Gordon Brown) in November 2001, New Labour's commitment to eradicate 
poverty was made clear: 'The government's long-term goal is to halve child poverty by 
2010 and to meet the Prime Minister's commitment to eradicate it within a generation, 
extending opportunity for all children and ensuring that people's life chances are no
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longer unfairly determined by childhood circumstances' (Brown 2001). Here the 
Chancellor outlined the measures that the government had already introduced during its 
first term in office to reduce child poverty. These included increasing child benefit by 
26% in real terms, introducing the Children's Tax Credit in April 2001, introducing the 
Working Families' Tax Credit, and increasing the children's allowance in Income 
Support. In addition, the government had also taken action to improve the affordability, 
accessibility, and quality of childcare. It had reduced the barriers to parental 
employment and introduced the National Childcare Strategy in England. The 
Chancellor made his intentions known as to the future measures New Labour was 
intending to introduce in order to tackle child poverty. He would create a new Child 
Tax Credit, to be introduced in 2003, which would provide a single system of income- 
related support for families with children, building on the foundation of universal child 
benefit. Though anti-poverty campaigners acknowledgd the progress made by New 
Labour in reducing child poverty, what annoyed organisations such as Child Poverty 
Action Group was that the reduction could and should have started earlier and 
proceeded faster : 'The first two years of the government's term in office were dire for 
poor children' (CPAG 2001).
'After a very poor start during its first two years, substantial progress in reducing 
child poverty has been made. The government has made a bold and necessary 
commitment to end child poverty. But progress should be seen against the 
horrendously high levels of poverty the government inherited. The record is 
good but it could and should have been better. This is an unacceptable level 
which all political parties must make a commitment to tackle'. 
(Barnes2001)
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What first annoyed campaigners against child poverty was the abolishment of 
support to single parents by the Social Security Secretary Harriet Harmen. This left 
some 2 million of the poorest children in Britain worse off than they had been before 
Labour came to power. As Mark Hunter commented:
'In years to come historians will struggle to explain how a former legal officer of 
the National Council for Civil Liberties and a former director of the Child 
Poverty Action Group came to mark the end of 18 years of Conservative rule by 
implementing the first cut in income support paid to any of claimants since 
social security was introduced in 1948'. 
(Hunter 2001,10-11)
The second measure that caused annoyance was the cutting of the basic rate of 
taxation by £2.4 billion from April 2000, as this could have been used to lift a further 
600,00 children out of poverty. Opposition parties were less complimentary about the 
government's performance. The Shadow Work and Pensions Secretary (David Willetts) 
argued that Gordon Brown was rewriting history and redefining New Labour's Poverty 
targets, and that the true figure for children being taken out of poverty was nearer to 
700,00 i.e. far fewer than the 1.2 M suggested by Labour (Willetts 2001). The Liberal 
Democrats pensions spokesperson (Steve Webb) said: 'in 1979 14% of children were 
living below the poverty line. Since Labour came to power in 1997 the % of children in 
poverty has fallen from 34% to 32%. If the government can only reduce child poverty 
by this much when the economy is strong, how confident can it be in achieving its aims 
when there is a down-turn' (Webb 2001).
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The serious intention of the Chancellor to reduce poverty was emphasised by his 
attempt to kick start the End Child Poverty Coalition, an umbrella organisation mainly 
comprised of representatives from churches and leading child care organisations that 
was first established in April 2000. The rationale behind this initiative appeared to be 
the recognition that the government could not hit its ambitious zero-poverty target 
without public support. Little has been heard of this group since its launch. Leader 
writers suggest that this is indicative of where poverty really is on the government's 
agenda (Dean 2001). Others journalists were equally sceptical as to the impact of this 
coalition. Polly Toynbee suggested that the composition of the group did not give much 
confidence that they were ready for a radical public fight, and is scathing in her 
criticism of them:
'The religious leaders were not as strong on the moral failings of a grossly 
unequal society as they were on the moral causes of poverty. As for the 
venerable children's charities, many of their leaders have been a long time in 
their posts, locked in polite and pointless combat with each other for eye- 
catching fundraising. They guard their political neutrality for fear of alienating 
donors. Many cherish the sort of respectability that holds high society 
fundraising balls. Will they dare annoy the rich? That is why they tend to 
highlight child abuse, child prostitution and the homeless rather that 
fundamental injustice'. 
(Toynbee 2001,12).
Keeping the debate alive, two leading organisations at a conference focussing on 
poverty, argued that the government needed to adopt a broader approach to tackling
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poverty. The New Policy Institute and the Fabian Society jointly called for strategies, 
from local authorities and public services, to improve work and pay for those at the 
bottom of the labour market and a better deal for those on low incomes. Alistair 
Darling, speaking at the conference, urged Ministers to shout from the rooftops their 
drive to end poverty, but reiterated the government's view that the workless either seek 
work or lose benefit: 'an anti-poverty strategy that did not have work at its heart would 
not command the support of the public' (Darling 2002). When the official figures of the 
number of children who had been raised out of poverty in Labour's first term were 
released in April 2002, they confirmed that only 500,00 children had been raised above 
the government's definition of poverty (ONS 2002). The Government came under 
severe criticism for presenting, at the last election held in May 2002, a reduction of 
child poverty as a proven fact when in reality the reduction was substantially less: 'We 
need to look at why the numbers are not as good as expected, and rethink the strategy. 
It is obvious that the government has made some misleading statements and tried to 
cover it up' (Palmer 2002). Shadow Work and Pensions Minister (David Willetts) said: 
'for all their spin and hype, this simply gets the poverty rate back to roughly what it was 
in 1994-95' (Willetts 2002).
The task of meeting the government's ambitious target of halving child poverty 
within ten years was highlighted by the Institute of Fiscal Studies. They estimated that 
income tax would need to be raised by 4p in the pound. 'The cost of putting the 
government back on track following its failure to fulfil its pledge of lifting 1.2m 
children above the poverty line in its first term, would be one percentage point increase 
in national income to be spent on benefits for the poor, phased in over ten years (Clark 
2002)'. Whatever the criticisms, the government's commitment to improving the life 
chances of children was again reflected in the Chancellors' third comprehensive
Page 214
Chapter Five Children in Poverty
spending review unveiled in July 2002. Amongst a public spending package of £61 b 
were reforms that Gordon Brown estimated would double the childcare budget by 2006 
(Brown 2002,11). Anne Longford, chief executive of Kids Club Network welcomed the 
announcement. She said they were 'a step forward in government support for working 
families and children, and a recognition at the highest level that child care is essential if 
parents are to work and take up training and if children are to have the best start in life' 
(Longfield 2002,11). The government reaffirmed its commitment to tackle poverty in 
its 4th Annual Poverty Report Opportunity for All published in September 2002. The 
report maintains that there are no easy routes to overcoming poverty and social 
exclusion. It said that a lack of education and training was the greatest obstacle to 
having a decent and prosperous life' (DWP 2002b). Andrew Smith, Secretary for State 
at the Department of Works and Pensions, in launching the report, commented: 'Good 
progress has been made so far in the fight against poverty but there was still much to be 
done (DWP 2002c).
Anti-poverty campaigners acknowledged that New Labour had done well in 
reducing poverty but reiterated the government's view that there was still much to be 
done: 'There is still a long way to go before the number of people living in low-income 
households reaches the level of 20 years ago, but the reduction in poverty levels to 
below those of the 1990s is a notable milestone and suggests real progress' (Palmer and 
Kenway 2003). What is of concern is whether the government will continue to give a 
high priority to eradicating child poverty over the long term. In his Pre-Budget Report 
on the 10th December 2003 the Chancellor reaffirmed the government's intention to 
'eradicate child poverty by 2020' (Brown 2003), but only a few days later Andrew 
Smith, the Secretary of State for Work and Pensions, in a written parliamentary 
statement, announced that the government would aim instead for Britain to be merely
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'among the best in Europe on child poverty' (Waugh 2003). The Director of Child 
Poverty Action Group acknowledged that the government has set itself ambitious goals, 
but commented that 'the aim to the amongst the best in Europe falls far short of a pledge 
to eradicate it' (Barnes 2002).
This chapter outlines the post-war evidence that poverty exists, and shows the 
damage and harm that living in poverty causes to individuals, families and 
communities. In spite of the increased post-war economic prosperity experienced by 
large sections of the UK population, the incidence of poverty rose dramatically during 
the 1980s and 1990s. New Labour's commitment to eradicating poverty and the 
introduction of new initiatives to achieve this end are to be warmly applauded. It 
represents a radical change from previous government policies. Nevertheless, at the 
current pace, there is a real danger that there will be many children in the UK will 
continue to live in poverty for many years to come.
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CHAPTER Six EVIDENCE FOR EFFECTIVENESS OF FAMILY INTERVENTION
The need for families to receive support when they are facing difficulties is now 
widely accepted. What is more difficulty is identifying what intervention works to best 
effect and in what situation. This Chapter reviews the available evidence as to the 
effectiveness of family support and social casework.
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CHAPTER Six EVIDENCE FOR EFFECTIVENESS OF FAMILY INTERVENTION
'While there is evidence that some parents need help, there is little research 
which identifies either the number of families needing help or the type of 
support required'.
(Audit Commission 1994,21)
Support to families can take many forms. These include: home visitors, family 
centres, nurseries, parent volunteers, and services provided under the general heading of 
social casework. There is much debate about what intervention works best, and in what 
situation. This chapter summarises the evidence of the effectiveness of the different 
approaches. Intervention is categorised under two broad headings: 'family support' and 
'social casework intervention'. It is recognised that these are ideal type models and that 
some initiatives include elements of both categories.
Most family support is provided through 'informal' networks and relationships 
via the extended family, friends and neighbours. The argument has been made by 
Abrams and others that mutual supportiveness of people in poor communities in 
previous generations arose out of a recognition of their common plight (Bulmer 1986). 
The importance of kinship support should not be underestimated. Roberts, in her 
observation of the mid-twentieth century period, concluded that although support from 
neighbours can be valued:
'Help from relations was of a different kind; there gifts were more usual than 
loans and relatives knew that they could not expect to be repaid for some long- 
term service. Helping was part of the family's duty as understood in working
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class mores and an enormous amount was given and received almost as a matter 
of course'. 
(Roberts 1986,242)
Crow and Allan make the point that community and family support often 
overlap, particularly when family members live close to one another (Crow and Allan 
2000). It has also to be recognised that the characteristics of family life have changed 
and continue to change significantly, especially in response to demographic features 
such as increases in births outside marriage, higher levels of divorce and re-marriage, 
increase in cohabitation, increase in numbers of single-parents, and increased 
geographical mobility. When these changes are compounded by the reduction in 
structural support to families (e.g. an increase in levels of family poverty, reduction in 
availability of public transport) there is an inevitable impact on the nature and 
accessibility of kinship support that is available to families.
As we struggle to understand the implications and value of the various research 
and evaluation studies in relation to family support, it would be wise to note comments 
made by Roberts:
'We need to acknowledge from the start that professional interventions and 
professional evidence are not the only forms of knowledge. There is a special 
expertise on childhood and parenting which resides with children and parents 
themselves. Families have huge reservoirs which experts have yet to tap fully'. 
(Roberts 1997,954)
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Family Support - The evidence of effectiveness
Cutrona suggests some general principles, based on research in America, that 
might assist in increasing the percentage of families for whom additional support will 
make a genuine difference to their lives.
  The source of support is critically important - people are not 
interchangeable when providing support.
  Some types of support are more beneficial.
  The timing of support is critical.
  The type and intensity of support need to vary over time.
  Individuals cope differently with stress.
  The context of support is important - people do not want to be labelled 
'social isolates' and 'in need of friends'.
  People do not want to feel indebted to others. 
(Cutrona 2000, 103).
The challenge then appears to be one of identifying the right type of support, giving it
 at 
the right time and in a manner acceptable to the recipient.
Family Group Conferences
Given the importance of the extended family in providing support, it makes 
sense to begin a review of family support services with an overview of Family Group 
Conferences (FGCs). Though FGCs are not support services per se, they do aim to he
lp 
families identify the support and resources they need to keep their children at home. 
FGCs are a decision-making or planning process that has the needs of the children and
 
young people as its main focus. There is a basic premise that it is the family which ca
n
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provide solutions to the difficulties facing them. The role of the professional group is to 
provide advice, clear and straightforward information about skills of the family, 
concerns, and resources. FGCs were first developed in New Zealand and adapted from 
the Maori tradition of involving extended family members in making decisions 
regarding children and young people. They have been used in New Zealand since the 
early 1980s.
It has been argued that use of the FGC model offers a way of working with 
children and their families which reflects both the requirements of the Children Act 
1989 and also acknowledged principles of effective child care practice (Hughes 1996, 
21). Families tended to reach more creative solutions to their difficulties than those 
proposed by professionals (Marsh and Crow 1998). Holland (2001), in an evaluation of 
a Welsh-based pilot study, found that the opinions expressed about FGCs by 
participants were overwhelmingly positive, especially in relation to the experience of 
taking part (Holland 2001,9). However, as Lupton (1998) and Marsh and Crow (1998) 
observe, there is still a relative lack of research into:
  the appropriateness of FGCs for British family cultures
  the effects on family power imbalances
  comparison with traditional methods of decision-making
  longitudinal outcomes.
Although further studies are needed to establish the extent to which FGCs are 
effective, the model has gained sufficient credence with government advisors for the 
approach to be promoted and endorsed within the Framework for Assessment (NAW 
2001,60) and Working Together to Safeguard Children (NAW 2000c, 82). FGCs are 
recommended as methods of decision-making that support the core principles of 
working in partnership with children and families. They are seen as primarily for use
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where children are in need, not as an alternative to child protection case confere
nces. 
The model also has the support of the Association of Directors of Social Service
s Their 
President, Mike Leadbetter advocated much greater use of the model but also 
highlighted some of the dilemmas: 'Why are not all local authorities using them
? The 
concepts of engagement, involvement of the family, and the appropriate movem
ent 
away from the power base of professionals, all have profound implications for s
ocial 
work. FGCs shift power away from professionals to family decision making' 
(Leadbetter 2002). One objection by social services to the use of the model is sa
id to be 
the cost, which is between £500-600 per FGC. This could be seen as prohibitive
 when 
compared to a child protection conference. However, as one FGC project manag
er 
comments: 'Money spent on family-centred approaches pays big dividends in th
e longer 
term, particularly if children can stay with their families rather then go into care'
 (Horan 
2001).
Early Years and Day Care Services
Early Years and Day Care Services are a popular provision made available to 
carers of pre-school children. The provision is varied and can include mother an
d 
toddler groups, playgroups, parenting support programmes, creche facilities, etc
. There 
is now extensive literature and material on the impact and importance of early y
ears and 
day care provision, although few of the research studies used what are considere
d 
methodologically sound approaches such as Randomised Control Trials. One re
view of 
the research found that only 8 studies from the 900 plus identified (including bo
th Head 
Start and the High Scope/Perry Programmes which are referred to later in this ch
apter) 
used Randomised Control Trials (Zoritch and Roberts 1997). Nevertheless, the 
value of 
pre-school intervention is now generally acknowledged, as shown by the large
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investments made by both the American government via the Head Start programme and 
by the UK government via the Sure Start Programme, and on a smaller scale, the Early 
Centres for Excellence.
Head Start Programme USA.
In the USA the Head Start Programme began in 1965 as a way of developing 
cost effective and proven family support programmes. It was a programme that aimed 
to improve the learning skills, social skills and health status of disadvantaged children. 
It enjoyed widespread public and political support. In 1964 civil unrest (linked to the 
'separate schools' issue) highlighted the disadvantage of poor, particularly black 
children. The President at the time, Lyndon Johnson, promised an 'unconditional war 
on poverty, not only to relieve the symptoms of poverty, but to cure it; and, above all to 
prevent it' (Johnson 1964,114). The Economic Opportunity Act 1964 created the 
Office of Economic Opportunity (OEO), which was intended to be the major tactical 
weapon in tackling poverty. Although the legislation did not mandate for Head Start, it 
directed OEO to pay special attention to the needs of young people:
'Many felt that problems of poverty could be solved, or at least reduced by 
modest social intervention efforts ... the assumption was that pre-school 
intervention could contribute to the ultimate elimination of poverty by preparing 
poor children for school. This preparation would enable them to get the most 
out of schooling, achieve academic excellence, acquire skills, and eventually get 
good jobs'. 
(Zigler and Valentine 1979, 8).
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The idea of project Headstart emerged when staff of OEO and Director Sarget 
Shriver began to implement the community-action provisions of the Act. Shriver hoped 
that Head Start would 'bring together all of the different resources within different local 
agencies on one target - the child that is poor, and his family' (Shriver 1966,45). At its 
inception in 1965 President Lyndon B Johnson hailed Head Start 'as a landmark - not 
just in education, but in the maturity of our own democracy. Head Start would strike at 
the basic cause of poverty' (Johnson 1965,164-165). Announced in February 1965, 
Headstart was up and running by the summer and served half a million children in 
13,000 centres supported by 41,000 teachers. The High Scope Perry Study is one of the 
better known schemes. There were many forms of Headstart, with a good deal of 
inconsistent quality. In evaluating the scheme in 1979, Zigler and Anderson 
acknowledged that in the haste to develop the Head Start Programme many decisions 
were made that might now appear questionable (Zigler and Anderson 1979). Some 
decisions about delivering an untested programme to an enormous population of 
children were made for political reasons, and against the instincts of child-development 
experts. Other decisions were made by the experts on the basis of views about child 
development and the child that now appear to be erroneous (Zigler and Anderson 1979). 
The Headstart approach assumed that:
  environment was the key determinant of intellectual and social 
development
  poor children were deprived of experiences enjoyed by their middle-class 
counterparts
  enrichment of their environment at a critical point in early development 
would compensate for environmental deficits.
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The Headstart children were generally pre-school and included high proportions 
from ethnic minorities. They were usually selected by virtue of where they lived rather 
than on the basis of individual need, although some programmes had screening 
procedures, especially those that were rigorously evaluated. By 1992 over 600,000 
children were on the Headstart Programme at a cost of $2.2billion per year (Stewart 
1992). The most effective Headstart schemes worked with small groups, of less than 20 
children aged between three and five. Specially trained staff administered a curriculum 
appropriate to their age. The programmes went beyond education, with other workers 
recruited to attend to the children's other needs. It was a time of enormous optimism in 
the United States. These initiatives were viewed by august bodies such as the Carnegie 
Council on Children as signalling the end of need for child welfare programmes for the 
maltreatment of delinquents. The value of the Headstart programme is now strongly 
contested. Early results produced by the Westinghouse Learning Corporation were 
unpromising and provoked fierce criticism of the research methods. Zigler and 
Valentine concluded that 'when we consider the broad goals of Head Start and 
realistically examine Head Start's true effectiveness across these many goals, the 
programme cannot be dismissed as a failure. Neither should this rather fragile effort 
during one year of a child's life be viewed over optimistically as the ultimate solution to 
poverty, illiteracy, underachievement, racism, delinquency, and failure in later life' 
(Zigler and Valetine 1979,507). Mothers of these children were more satisfied than 
those of other pupils with the level of educational progress made. On the other hand, 
Currie and Thomas concluded: 'Policymakers and the general public appear to believe 
that the benefits of Head Start are well known and well documented. However, a 
careful reading of the literature reveals that credible studies that demonstrate lasting 
effects of Head Start are limited.'(Currie and Thomas 1995,341).
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High/Scope Perry Programme USA
One of the most widely quoted family support research programmes that 
resulted in very positive outcomes is the High Scope Perry Pre-school Programme 
(Zigler 1993). In view of the prominence given to this research by both the USA and 
UK Governments and the credibility of the methodology adopted, it is worthy of serious 
examination. The High/Scope Perry Pre-school study was a longitudinal study designed 
to answer the question: 'Can high quality early childhood education help to improve the 
lives of low-income children and their families, and the quality of life of the community 
as a whole?'(Berrueta-Clement 1984 a).
The project has progressed through five phases, with each phase examining 
issues that reflect the growth of the children as they move from family to school and 
from school to the wider world of adulthood. As a new phase begins, new variables 
gained central importance. The first phase, which began in 1962, focussed primarily on 
the operation of a high-quality programme of early childhood education. Importance 
was placed on the documentation of the curriculum and the home visits. Phase two 
began the longitudinal follow-up of the project as the children (and parents) were 
tracked into elementary school up to the age of 8 years. The principal measurement 
concerns of this phase were intellectual development, school achievement and social 
maturity. The project's first 'real-world' measures were introduced: scholastic 
placement and the first cost benefit analysis. Phase three extended the longitudinal 
study of children from 8 to 15 years of age. The emphasis continued to be on 
intellectual development, school achievement, and family attitudes. The 'real world' 
measures grew in importance and included examination of scholastic placement, 
delinquent behaviour, after-school employment, and a cost benefit analysis. The fourth 
phase continued to focus on the longitudinal development of the study participants, who
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were now young adults, through school departure, and subsequent experience at age 19 
years. The shift from psychological to real world variables was all but complete by this 
stage. The fifth and final phase followed the subjects into adulthood through to age 27 
and focussed on variables representing certain characteristics, abilities, attitudes, and 
types of performance.
The programme was designed as a Randomised Control Trial, a research method 
discussed in more detail in Chapter Six. It targeted both children and their parents from 
low socio-economic families in areas where the children had traditionally performed 
badly in school. Two fifths came from families where no adult was employed; nearly 
half were from lone-parent households; and a very low proportion of parents had 
finished their own schooling. The children and their parents were allocated to a control 
group or an intervention group. 58 children aged three and four were recruited and 
received a two-year high-quality pre-school education programme in the early 1960s. 
Their mothers received weekly home visits. The control group was matched against 65 
children who did not receive any special intervention. All 123 children, (72 boys and 
51 girls) were assessed every year between the ages of three years and 12 years, and 
then again at 15,19 and 27 years. The programme consisted of the children 
experiencing intensive academic stimulation with the High/Scope Curriculum for two 
and half hours per day, five days a week for two years. Emphasis was on small groups, 
a high child-staff ratio (5-6 children per teacher) and a high-quality curriculum. Parents 
were actively involved via weekly home visits by teachers and participation in small 
monthly groups.
Although compared with the control group there were few medium term 
improvements, over the long term it was found that this group: 
  performed better in school and adult education
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  was more likely to graduate and get employment
  was half as likely to be pregnant during their teens
  had offending rates that were significantly lower.
Most notably, the proportion of chronic offenders (defined as those arrested five or 
more times) was 7% for the control group and 35% for the other group.
It is important to note some of the main reasons why this study in particular has 
gained such influence both in the USA and UK. Designed as a true experiment with 
random assignment of subjects to experimental or control groups, the study repeated the 
experimental/control group design annually for five successive waves of children. 
Whilst the study sample (123 subjects) is small compared to cross-sectional surveys, 
nearly all the sample subjects were still available to the project many years later. Such 
availability, it is argued, eliminates the problem of attrition that has plagued so many 
longitudinal studies, even those that last only a few years (Berrueta-Clement 1984 b). 
During follow up, although both control-group and experimental-group children were 
sometimes recognised by teachers as participants in a child development study, there 
was no reason for teachers to attach importance to the fact that some children had 
attended a pre-school programme whereas some had not.
At that time early education was a rare occurrence for any child. Teacher bias 
was seen as being virtually non-existent. The data for the study have been internally 
consistent over the years, no matter how the key data were collected or by whom. 
There were no indications that the control group did better than the experimental group 
whatever the circumstances. The data collected from subject's self reports have been 
corroborated by data collected by outside agencies. For example, police arrest records 
corroborated self reports of arrest. Official school records confirm the findings of 
testings and interviews of subjects by project staff. The study includes one of the most
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complete cost-benefit analyses of early childhood yet undertaken. The study focussed 
on collecting variables meaningful to society rather than variables meaningful only to 
psychologists.
One major conclusion of the Perry Study (which influenced the current UK 
government in establishing the Sure Start Programme for supporting families with 
young children) is that it was shown that for every $1 invested in the early years, $7 had 
been saved in the long term public expenditure (Bartnett 1993). Researchers stress that 
no one should expect to replicate the results of the Perry study. Outcomes will vary 
with the people depending on who are involved in the programme as participants and 
providers, the nature extent and quality of the programme, and the broader environment 
in which the children live. Bronfenbrenner covers these points in his ecological theory 
of human development as interactions among persons, process, and context 
(Bronfenbrenner 1991). Adapting this approach to the Perry study, he concluded: 
Person: the Perry project included children who had much to gain from the high- 
quality programme. They were African-American children who had low IQ test scores 
and from low-income families. Children from middle-and-high-income families may 
well not benefit to the same degree.
Process: It seems reasonable to conclude that results similar to those found in the Perry 
study can be expected from pre-school programmes that are similar to the one involved 
in the study. The further away from this model that any programme moves, the greater 
the risk becomes of reducing programme effectiveness. 
Context: The results of a study such as the Perry study depend on the political, 
economic and social environment in which the programme is implemented, as well as 
on the people involved and the programme provided.
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In reviewing the significance of the High/Scope Perry Pre-school Project, Zigler 
praises the excellent design and execution of the study. It confirms that high-quality 
pre-school programmes can lead to benefits in areas of importance to society such as 
education, employment, and reduction of criminal behaviour (Zigler 1993). However 
Zigler does note an important weakness in the study. The scheme provided a relatively 
brief 2.5 hour per day pre-school programme for children over a period of two years. 
Because the child's teacher visited the home for 1.5 hours each week, the programme 
also provided for a considerable amount of intervention with parents. From a 
programme perspective, the teachers spent their mornings teaching children and their 
afternoons making home visits. From the participant's point of view, the home visit 
took about two thirds as long as the average amount of teacher time claimed by each 
child. Although the study's authors attribute the long-term benefits to changes brought 
about in children through exposure to the pre-school curriculum, what they may have 
discovered instead is the great value of having teachers work extensively with the 
parents as well as the children. The major weakness of the Perry report is that the 
researchers say very little about the parental component of the programme and provide 
no information on how the parents may have changed in response to all the home 
visiting. The main difference between this programme and those in the first wave 
appears to be the time-scale over which the outcomes were monitored. As indicated 
above, though the initial indicators suggested that the early improvements disappeared 
once the programme ceased, over a longer time scale (i.e. 10-15 years) there was a 
significant improvement in the outcomes for those children involved in the programme 
as opposed to the control group.
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Sure Start Programme
This UK-wide government initiative was launched in 1999. It aimed to improve 
the health and well-being of children under four and their families, and in many ways 
mirrored the Head Start scheme developed in the USA. It was seen as one of the 
cornerstones of the Government's drive to tackle child poverty and long-term social 
exclusion. The initiative arose out of a Governmental Cross-Departmental Review of 
provision for young children which had been promised in the 1997 Labour Party 
election manifesto. The Cross-Departmental Review had involved 13 Departments and 
examined the services currently provided for children 0-7 years. In particular, the 
review had considered whether the multiple causes of social exclusion affecting young 
children could be more effectively tackled at the family and community level using a 
more integrated approach to service provision. The Review found that, although 
spending on young children costs the UK over £15 billion a year, it is not providing the 
support needed by some of the most disadvantaged young children and families. In 
consultation with a wide range of experts, the Review drew on evidence of what works 
best for young children, particularly those who are disadvantaged, and used this to 
establish the right principles for improving services.
Education and Employment Secretary David Blunkett and Health Minister Tessa 
Jowell launched Sure Start in November 1998: 'Sure Start would transform the life 
chances of younger children through better access to family support, advice on 
nurturing, health services and early education' (Sure Start 1998). In England 57 
'trailblazer' projects, that were meant to act as pilot projects for the rest of the country, 
were established in targeted communities. The programme was launched in Wales in 
April 1999 and followed closely the English approach (WO 1999). The programme 
was intended to deliver:
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  Improvements to services for young children, including better co- 
ordination of services between all agencies with an interest
  Support for parents of such children
  Capacity-building in the more disadvantaged communities so as to 
underpin the specific response to children and their families and 
contribute to the wider agenda for improving social inclusion. 
It was intended that the programmes would work with parents and children to 
promote the physical, intellectual, social, and emotional development of children - 
particularly those who were disadvantaged, and to make sure that they were ready to 
thrive when they got to school. It was targeted at the 0-3 age group and involve 
intensive preventive action to encourage the development of children at the most 
formative stage of their lives. Each Local Authority in Wales was allocated a budget 
which totalled £3million for the second half of 1999/2000, and expected to submit 
proposals by the end of July 1999. As an example, the Rhondda Cynon Taff 
partnership developed initiatives in relation to breast-feeding, appointed a child 
psychologist, developed child safety and community development initiatives, 
established an early years centre, employed additional health visitors and nursery 
nurses, and provided parenting support.
The original circular in Wales had indicated that the impact of the Sure Start 
programme would be evaluated in due course. It outlined some of the measures that 
might be used: breast-feeding rates, rates of re-registration of children on the child 
protection register, reduction in the proportion of low birth weight babies. However, it 
was not until March 2000 that the National Assembly confirmed the exact objectives 
and targets that Sure Start programmes were expected to achieve at a local level (NAW
 
2000). One of the main difficulties facing the Sure Start Partnerships by this time was
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that although the indicated objectives had been taken into account, few of the individual 
projects had identified any specific objectives. Now they were faced with being 
evaluated on targets that were not known at the time the projects were established. It 
seems totally in tune with the government's emphasis on Best Value that some attempt 
should be made to evaluate the impact, given the significant investment that is being 
made in Sure Start (for the financial year 2001-2, in England £452M and in Wales 
£11M). As this chapter highlights, evaluation is no easy matter, since the majority of 
families who receive a Sure Start service also receive a range of other service provided 
by a wide range of organisations, both statutory and voluntary. It is surprising that the 
Programme was launched before a monitoring and evaluation process had been agreed 
and established. The Department of Health only invited tenders from researchers to 
establish a Policy Research Programme in May 2000 (DoH 2000). In England 
Trailblazer projects were initially established. These were encouraged to consider 
developing projects based on evidence of effectiveness. A guide to evidence-based 
practice was compiled by the Sure Start Unit specifically for the Trailblazer projects. 
This included details in relation to various evaluated schemes. Unfortunately a number 
of these schemes have come in for criticism for using questionable methodology. The 
main criticism is one of over-reliance on the views of users, Randomised Control Trials 
having rarely been used.
Notwithstanding the difficulties involved, all Sure Start Schemes were expected 
to evaluate their programmes. Rhondda Cynon Taf Sure Start Partnership 
commissioned Glamorgan University to undertake this evaluation. The evaluation was 
based on three components:
  individual project evaluation based on qualitative interviews with parents
and analysis of aggregated data
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  interviews with 16 families involved in a variety of schemes
  collection and analysis of county-wide data that related to the National
Assembly targets.
The conclusions reached by the researchers were very positive: 'The interview 
component had demonstrated that it had been of considerable benefit to the families 
who had participated, for some it had made a significant impact on their lives. The key 
finding was that the wide flexibility of services, underpinned by the multi-agency base, 
enabled work to be tailored to meet the individual needs of each child and family. It 
appears to have provided added value to the mainstream statutory and voluntary 
services' (Glamorgan University 2002,10). The researchers acknowledged that it was 
difficult to identify specific outcomes for the children and adults involved.
In England a major six-year national evaluation was being undertaken, based on 
five integrated components: implementation, local context, analysis, impact, and cost 
effectiveness. The report from the National Evaluation Team in 2001 mainly 
commented on the progress made in respect of establishing the Sure Start Partnerships, 
giving examples of common services being provided. By the autumn of 2003 the 
government claimed that the Sure Start programme was beginning to play a key role in 
tackling poverty and social exclusion. At the Labour Party Conference Chancellor 
Gordon Brown described the programme as 'Britain's best kept secret' whilst the Prime 
Minister Tony Blair referred to Sure Start approvingly in his speech as 'giving mothers 
the confidence and support they need' (Benjamin and Inman, 2003).
The Sure Start programme has created some useful foundations. By June 2003 
486 Sure Start programmes had been established in England, providing services to more 
than 300,000 children under four and to their parents, with further programmes planned 
(Hodge 2003). Actual achievements in terms of outcomes for children were more
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difficult to identify. Evidence provided by the government suggested that only one 
target had been reached. Re-registrations on the child protection register fell by 37% in 
the first twelve months among the initial 59 programmes operating during this period 
(Benjamin et al 2003). Mothers who reported smoking whilst pregnant rose by 2% 
(Benjamin et al 2003). In overall terms Sure Start had gained the support of many 
professional organisations working with families, including parents and children 
receiving services (Benjamin 2003, Glamorgan University 2003).
Early Centres for Excellence
The EECs were introduced in England as part of the government's National 
Childcare Strategy, with the aim of developing high-quality, integrated early years 
services. These centres are expected to offer early education and childcare, family 
support, adult education, and the dissemination of good practice. Early findings of an 
evaluation study into eleven of the pilot Early Centres for Excellence (EECs) are quite 
encouraging: 'We believe the early evidence drawn from the initial evaluation in the 11 
pilot EECs is impressive. Although we should acknowledge that the evidence presented 
is drawn from a relatively small sample of centres, operating at an early stage in the 
evolution of the EEC programme, we believe it is reliable and provides convincing 
evidence of the potential longer-term impact of the EEC programme' (Pascal 2002,6).
Pre-school Programme in Ireland
The Irish government has also been interested in developing early years 
provision, one of which has been positively evaluated via a longitudinal study. 
Kellaghan and Greaney carried out an 8-year follow-up programme in respect of young 
people who had been through a pre-school programme in an area of Dublin where 
poverty and unemployment were high (Kellaghan and Greaney 1995). An experimental
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group of 90 children attended for two and half hours each day in a class of 15 taught b
y 
a teacher and a classroom aide. After two years at the centre the children, now aged 
five years, were expected to attend the adjacent primary school. The activities of the 
centre were influenced by the child development theories of Piaget, which emphasised
 
the development of strategies in children to bring order, meaning and control to their 
environment. The cognitive aspects of the programme included activities designed to
 
develop perceptual discrimination and skills related to classification, one-to-one 
correspondence, conversation and the structuring of time and space. Particular attenti
on 
was also paid to language development. The project sought to involve parents as muc
h 
as possible, with social workers based at the centre and the classroom teacher visiting 
the parents at their home. In addition, parents were encouraged to spend time in the 
classroom and participate in parent groups. The progress of the children was measure
d 
via psychological and educational tests:
  throughout their time at the centre
  regularly during their time at the primary school
  again when they were eight years old.
A control group of 60 children with similar characteristics to the experimental 
group was selected. The control group undertook a similar range of tests. The finding
s 
of the initial evaluation seemed to confirm those about children from other programm
es 
i. e. initial gains in terms of general ability gradually disappeared after the interventio
n 
was terminated. One general conclusion was that the more able child appeared to 
benefit less from the intervention.
A follow-up study was undertaken when the individuals involved were aged 16 
years. The total follow-up cohort consisted of 83 of the original experimental group o
f 
90, and 53 of the control group of 60. The findings were as follows:
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Employment: At 16 years of age 50 % of each group were employed or attending a
training programme. These figures are somewhat skewed as a higher number of the
experimental group were still at school when the data was collected.
Social Deviance: No differences were found on the one aspect of social deviance that
was investigated, with boys from both groups being more likely to have been in trouble
with the police than girls.
Leisure: Members of the experimental group were more likely to have a hobby, be
members of a sports club, team or group, and read adult fiction.
The researchers concluded that early education programmes can play an 
important role for children living in disadvantaged areas but that single interventions 
can only have limited value when children grow up in an environment beset by a great 
variety of problems.
Support to Parents of School Age Children
The keenness of governments to support families with children of school age as 
borne out by On Track initiative in the UK, and the Springboard Family Support Project 
in Ireland.
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On Track
On Track Programme - Launched in 2000, the On Track Programme was a 
Home Office Family Policy Unit initiative, that was part of the Government's Crime 
Reduction programme. Its aim was to reduce offending by young people by providing a 
range of evidence-based support early to children at risk of offending and their families. 
The main focus was on developing models of early prevention in high-crime, high- 
deprivation communities. The Government committed £250 million over three years to 
the Crime Reduction Programme. The aim was to promote innovation, generate 
significant improvements in knowledge about what works and about cost-effectiveness, 
and foster progressive mainstreaming of emerging knowledge about good practice. 
Much of the Crime Reduction Programme was based on the review of research carried 
out as part of the Comprehensive Spending Review 1997 (Cabinet Office 1997). This 
identified a range of interventions for which there existed evidence, or at least potential 
evidence, of cost-effectiveness in reducing the likely hood of re-offending. In many 
cases the evidence, although based on rigorous evaluation, has been tested only in 
small-scale experiments or in other countries, particularly the USA. The intention of 
On Track was to enable these models to be developed and tested in a local context, with 
independent evaluation of impact, outcomes, and cost-effectiveness. The first tranche 
of work under the Crime Reduction programme included the development of projects 
on problem-oriented policing, burglary prevention, and treatment of offenders. The 
second tranche, which included On Track, was aimed at tackling the causes of crime,
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working with families, children, and schools to ensure that support is directed tow
ards 
children who are at risk of offending at an early stage in their lives. Twenty-four 
schemes were subsequently accepted, two schemes being in Wales.
'The programme aims to reduce offending by young people by fostering areas of 
excellence in early prevention in which service delivery and outcomes will be 
intensively evaluated and which can act as models for mainstreaming'. (NAW 
1999,1)
Though some new service provision might be required, the expectation was that 
funds for core services would be used primarily to develop and enhance existing 
services in order to meet evidence based standards on a multi-agency basis. Propo
sals 
were to focus on service provision for children aged 4-12, but should also consid
er 
how links could be developed with support services for younger and older age gro
ups. 
From the beginning, evaluation of the On Track initiative was seen as being an ess
ential 
element of the initiative as opposed to Sure Start where initially evaluation was gi
ven 
only minor consideration. The evaluation was to be managed, directed, and funde
d by 
the Home Office Research Development and Statistics Directorate in conjunction 
with 
independent external evaluators. The On Track Programme was seen initially as b
eing 
primarily about researching different approaches to reducing youth crime, and wa
s 
located within the Home Office. More recently the full potential of an On Track t
ype 
approach to developing preventive service to young people aged 4-12 has been 
recognised. The responsibility in England for the On Track schemes has moved t
o a 
cross-departmental Children and Young People's Unit, based at the Department fo
r 
Education and Skills. The Home Office would continue to monitor and evaluate 
the
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effectiveness of the On Track programme on reducing youth crime. The On Track 
project and general approach were largely based on better multi-agency working and 
co-ordination. It was seen as being not just about reducing youth crime but forming 
part of the wider plans for developing services for children and young people.
It will be some years before the full impact of the On Track schemes will be 
known. Nevertheless, the accompanying research programme appears to offer the 
prospect of invaluable insight into effective methods of reducing youth crime. Some 
of 
the early Home Office studies make interesting reading and give a pointer to how 
services for the most disadvantaged children and young people can be effectively 
developed. The findings suggested that 'traditional' boundaries between service 
providers and sites of provision were breaking down under the need to enhance the lif
e 
chances of children and families in the On Track areas: 'The blurring of existing 
methods of addressing need within On Track was throwing up new ways of working 
that, while challenging, were highly regarded by practitioners and, in particular, by 
clients' (Atkinson et al 2003). One key issue identified was a danger of over- 
proliferation of initiatives, given the variety of government-funded programmes 
targeted at deprived areas. There was concern that funding could be switched from 
long-standing community projects to fund these new initiatives and that it might 
become impossible to 'disentangle individual effects from area effects, and area effec
ts 
from the effects of activities operating at a broader level' (McCarthy et al 2003).
Springboard Family Support Project Ireland
In a number of ways the Springboard Family Support Project in Ireland mirrors 
the On Track initiative. It targets children aged 7 to 12 years, has a specific focus on 
reducing youth crime, and aims to provide a flexible range of service to families as w
ell 
as acting in a multi-agency co-ordinating role. The Springboard Family Support Proj
ect
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was established in 1998 by the Department of Health and Children in Ireland in 
response to the lack of co-ordination in statutory services, particularly as they affected 
the disadvantaged families and communities which depended on them most heavily. 
Fifteen family support projects were established with the aim of:
  identifying the needs of parents and children in the proposed areas
  targeting the most disadvantaged and vulnerable families
  working in partnership with other agencies and others to develop family 
support services
  providing a direct service through structured packages of care, 
intervention, and support to families and the wider community. 
In addition, a main focus was to 'work intensively with children mainly in the 
age group 7-12 who are at risk of going into care or getting into trouble and their 
families' (DoH&C 2001,5). The projects were managed via a mix of voluntary, 
community, and statutory agencies. To evaluate the impact of Springboard, sets of 
questionnaires were used to collect data on the well-being of children at baseline and 
follow-up. These included: the Strengths and Difficulties Questionnaire (Goodman 
1997); a staff questionnaire on the children's characteristics; a self-completion 
questionnaire on parental attitudes and feeling; a staff questionnaire on the partner's 
characteristics; and the completion of social network maps which measure social 
support networks (Tracy and Whittaker 1990). In addition, a random sample of parents 
and children were interviewed in each project for their perceptions. By the end of the 
research period, 631 families, 685 parents and 1,569 children had been provided with
services.
The evaluation concluded that the parents experienced considerable 
improvements in well-being while attending Springboard during a 16-month period.
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Roughly 40% experienced a reduction in stress and a strengthening of their support 
networks, while nearly 25% improved their parenting capacity (DoH&C 2001,118). In 
the case of children, this included a clinically significant reduction in difficulties among 
25% of all children who attended and a five-fold reduction in their perceived risk of 
abuse. The Health Board also estimated that there had been a halving of the numbers of 
children at moderate to high risk of abuse or of going into care. The evaluators felt that 
the improvements in well-being were probably due to the intervention of Springboard 
for four reasons:
  there had been little improvement in the socio-economic situation of the 
families
  virtually every parent and child attributed their improved well-being to 
the intervention
  the Health Board estimated that the initiative had been successful
  the professionals surveyed who were involved directly or indirectly 
perceived that Springboard was being good or very good in dealing with 
families, mothers, and young children. 
(DoH&C2001, 118)
Health Visiting / Home Visiting
Support provided to carers in their own homes, usually to mothers of young 
children, has been widely adopted. Research referred to in this section relates to such 
services available in the USA, Ireland, and the UK.
One of the most widely available support services to new mothers in the UK is 
the health visiting service. The policy of establishing a health visiting service with the 
aim of promoting the health of babies and young children through the support and 
education of mothers developed during the latter part of the nineteenth century and early
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twentieth century. This policy has continued almost without revision up to the p
resent 
time. Much of the research in relation to home visiting has been carried out in th
e USA 
where, it should be noted, a UK-style health visiting service is only available in 
a very 
limited way and only in certain areas. Several attempts have been made to asses
s its 
effectiveness in terms of health and social outcomes, and to seek the views of m
others 
as to their levels of satisfaction with the services provided. In order to test out th
e value 
of health-visiting interventions over a long-term period, a research programme w
as 
established in New York which examined the effects of home visitation over a fi
fteen- 
year period (Olds et al 1997). Using a Randomised Control Trial approach, the 
programme involved 400 pregnant women, and over 300 participated in a follow
-up 
study when the children were fifteen years old. Families received a mean of 9 h
ome 
visits during pregnancy and 23 home visits by nurses from the child's birth up to
 the 
second birthday. The results of the study were quite impressive. They indicated
 that 
the mothers who received the home visits, as against the control group, had a low
er 
number of subsequent pregnancies, and a lower use of welfare benefits compared
 to the 
control group, were involved in fewer referrals in respect of child abuse and neg
lect, 
and had a lower incidence of criminality. The most positive results were found a
mong 
mothers who were unmarried and from low socio-economic households. One lim
itation 
of the study highlighted by the researchers was that several of the outcomes wer
e based 
on self-report evaluations.
A systematic review of 34 studies in the USA, which involved Randomised 
Controlled Trials, sought to evaluate the effectiveness of home-visiting program
mes on 
parenting and quality of the home environment. It showed positive results in im
proving 
the quality of the home (Kendrick et al 2000). The home environment was mea
sured 
using the HOME scale while improved parenting used a range of other measure
s.
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HOME is the Home Observation for Measurement of the Environment, which is
 
administered by an interviewer within the family home. A review by Roberts of
 over 30 
randomised control trials of home-visitation programmes, mainly in the USA, 
concluded that:
'Family support provided by home visitors reduces the incidence of childhood 
injury, improved maternal psychological well-being, and has positive effects on
 
the parent-child relationship'. 
(Roberts, 1996,222)
Statham urged caution in applying these findings to a UK context, as few of the
 
studies used UK health visitors (Statham 2000). Nevertheless, several UK studi
es 
confirm similar findings. One study attempted to ascertain the views of consum
ers of 
the health-visiting service (Machen 1996). This small-scale study involved 20 f
irst time 
mothers and required them to undergo semi-structured interviews in their own h
omes. 
The findings showed that there was a high level of satisfaction, that the service o
verall 
was not seen as intrusive, and that the service was definitely needed. Though th
e results 
of this study were positive, other studies have suggested that parents feel underm
ined by 
health visitors, particularly when they adopt an authoritarian health education ap
proach 
(Foster and Mayall 1990). For the service to be valued and acceptable, the impl
ication 
for practice is that a 'facilitative approach which empowers mothers' needs to be
 
adopted. A comparative longitudinal study in the UK, which used a Randomise
d 
Controlled Trial over a seven-year period, examined extra help provided to over
 500 
women with a history of low-birth-weight babies (Oakley et al 1996). Analysis
 of data 
6 weeks and 1 year after delivery indicated that families offered the social suppo
rt
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interventions had better health outcomes than those in the control group. At the age of 
seven years, children of the intervention group demonstrated fewer behavioural 
problems compared with those in the control group, whilst the anxiety amongst their 
mothers was also lower on average. The results support the view of the importance of 
the health-promoting effect of social support within the routine maternity services.
A long-standing social support initiative involving health visitors is the Child 
Development Programme developed by the early Childhood Development Unit of 
Bristol University. This programme primarily provides monthly visits by a health 
visitor to new parents, both before birth and for the first year if life, and to parents with 
one child who are experiencing difficulty. The programme aims to provide support for 
mothers, not just in their maternal role but also as women in their own right. An 
evaluation reported that families who were part of the programme scored more highly 
on most of the main outcomes measured, compared with non-programme families, even 
though they were considerably less disadvantaged (Barker el al 1994).
A research project in Ireland reviewed the impact of a community mother's 
programme aimed at using experienced mothers in disadvantaged areas to give support 
and encouragement to first-time parents in rearing their children (Johnson et al 1993). 
The basis of the intervention was the Child Development Programme. Using a 
Randomised Control Trial , 30 experienced mothers were recruited. 262 first time 
mothers who gave birth during six months in 1989 and who lived in a deprived area of 
Dublin, were randomly allocated to an intervention group (127) and a control group 
(105). At the end of the study children in the intervention group were more likely to 
have received all of their primary immunisations, to be read to, played more cognitive 
games, were exposed to more nursery rhymes, and overall had a superior diet. The 
mothers in the intervention group also had a better diet, were less likely to be tired and
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feel miserable, had more positive feelings, and were less likely to display negative 
feelings. The researchers concluded that not only did the programme have a very 
positive impact on both the children and their mothers, but also that non-professionals 
could effectively implement the health promotion programme.
One of the most well-developed home visiting, befriending schemes in the UK is 
Home Start. The scheme now has several hundred autonomous projects across the UK. 
It recruits, trains and supports volunteers who befriend families with young children 
stress. The scheme has been evaluated on a number of occasions. Studies generally 
report that users are satisfied with the service and feel that it has helped. Overall, the 
studies have either been descriptive in nature, or where they have attempted to evaluate 
effectiveness, they have struggled with the issue of outcome measures. Willem van der 
Eyken's four-year study was very positive about the impact the schemes were having on 
the families but relied solely on the views of the volunteers and the mothers themselves 
(Eyken 1982). This is not to dismiss the value of users' views, but the evaluations said 
little about the impact on children and used no comparison group. Research by Frost et 
al in 1996 had a focus on partnership provision between statutory and voluntary 
agencies and service provider and consumer. They carried out over 330 interviews with 
mothers and their partners, volunteers, professional workers and the organisers of the 
scheme (Frost et al 1996). 46 families receiving a Home Start volunteer were 
interviewed when they first received a service and again after six months. The majority 
of the mothers (64%) saw an improvement in their emotional well-being and informal 
network of support, which continued once the Home Start involvement ended. The 
elements of Home-Start support which the women valued were: 
  having someone whose role was to listen
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  being supported by someone who was neutral, someone who would not 
judge and who did not bring professional concerns or stigma
  having someone who showed concern about the well-being of the family
  the close and confiding nature of the relationship, the level of intimacy 
which could develop.
It is interesting to note the methodological difficulties experienced by the 
researchers who attempted to establish a control comparison group but failed to do so. 
They considered establishing a comparison group from referred families but felt that as 
the families had identified needs, not to provide a service could put children at risk and 
was unethical. Establishing a control group in another area was considered but felt to 
be impractical as the area chosen would have to be matched for both services and 
policies, as well as matching families in socio-economic terms. Efforts were made to 
establish a comparison group from families who had rejected Home Start, but too few 
such families were identified.
A further study in respect of Home Start by the Social Science Research Council 
which reported in 1996, involved collecting data from four main sources (families, 
volunteers, organisers, and referrers) from four very different communities (Rajan et al 
1996). From a sample of 283 families who agreed to take part in the research, 114 
(40%) questionnaires were returned, only one from a father. In terms of findings, 
referrers felt that the main benefit was to relieve isolation and to have someone to talk 
to. A wide range of qualitative examples showed how Home Start had assisted families. 
The researchers commented that:
'Attributing outcomes directly to Home Start's involvement is further 
complicated by the fact that many Home Start families have more than one
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agency involved. How can the effect the volunteer has be isolated from, say, 
that of the advice given by the child guidance officer?'. 
(Rajanefa/1996,73)
A valuable research project undertaken by McAuley (1999) attempted to 
evaluate the effectiveness of Home Start schemes in England, Northern Ireland and 
Scotland by using psychometric tests. Prior to this study McAuley had been working 
with Home Start families in Belfast in order to identify a range of appropriate outcome 
measures.
Family Centres
Both as a respected academic and community worker, Holman has long argued 
for the development of a wider range of community-based family support services. He 
reviewed a range of community-based family centres during the 1980s and argued that 
the views of users of the centres were generally very positive. They had, he claimed, a 
positive impact in terms of preventing children from entering public care and custody, 
and in reducing neglect and abuse caused by poor parenting and severe social 
disadvantage (Holman 1988). It is unfortunate that he did not outline or expand on the 
statistical evidence which backed up these claims. Although family centres pre-date the 
Children Act 1989. this legislation brought them to the fore of the family support debate 
since it made specific reference to them as providers of family support. The Act 
attached a good deal of importance to the development of family centres and gave local 
authorities a general duty 'to provide such family centres as they consider appropriate in 
relation to children within their area' (DoH 1989). They were seen as a key element in 
supporting children and families in need. The Act defines family centres:
Page 253
_____________Chapter Six: Evidence For Effectiveness of Family Interventio
n
'as places where a child, his parents and anyone who has parental responsibility 
for or is looking after him may go for occupational, social, cultural, or 
recreational activities or advice, guidance or counselling or the person may be 
accommodated whilst he is receiving advice, guidance and counselling'. 
(DoH 1991 Sch.2.para. 9(2))
The Children Act 1989 Guidance outlined three main types of family centres: 
Therapeutic: these centres would provide intensive casework with families who were 
experiencing severe difficulties, with the aim of improving both the ability to function 
as a family as well as the relationships between parents and children or between 
siblings. Normally families would be referred to the centre by social workers or health 
visitors.
Community: this type of centre, often run by community group/voluntary 
organisations, offers a neighbourhood-based, open-access resource. It makes available 
a range of activities and services such as playgroups, parents/toddler groups, adult- 
education classes, support groups, etc. Such centres are often funded by local 
authorities in areas of high need, commonly in conjunction with voluntary groups. The 
Resource Centre that is the focus of this thesis and is discussed in more detail in 
Chapter Eight best fits into this category. This concept of a family centre (defined 'as 
an open-access, multi-use community-based, non-stigmatizing resource, often provided
 
by a statutory or voluntary agency in conjunction with service users') was promoted by 
the Audit Commission in its report Seen But Not Heard (Audit Commission 1994). 
Here it was suggested that they could provide a 'one-stop-shop' for local communities
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from which services from health, social services and voluntary agencies could be 
provided.
Self-help: these may be run as co-operative ventures by community groups and are 
likely to offer various support services for families in an informal and unstructured wa
y.
As can be seen from the Children Act 1989 Guidance, a wide range of services 
might be provided from a family centre. This makes it very difficult to evaluate such 
provision. In addition, it is difficult to define the target population. As Warren 
commented: 'the bedevilling feature of family centres has been lack of definition' 
(Warren 1993,5). The use of open-access, neighbourhood family centres in two local
 
authority areas was examined by Gibbons (1990). She found that centres were 
successful in attracting disadvantaged families as there was little stigma attached. The
 
main benefits were an increase in the size of the mother's social networks and hence 
decreased social isolation. There was some evidence, however, that 'advantaged' 
families saw the centres as being primarily for 'problem' families. The review by Llo
yd 
(1997) of centre-based family support services provided by Save the Children fits very
 
much into Hardicker's first-level service outlined in Chapter Four (Hardiker et al 1995
). 
They adopt a community development mode, aiming to combat social disadvantage b
y 
providing practical responses to locally defined need. The principles of open access, 
self-referral and user participation are fundamental to this approach.
The contradiction in balancing local ownership and user involvement in 
managing such centres against securing long-term funding has been identified as an 
issue. It was a prominent feature during the development of the Resource Centre (See
 
Chapter Eight). A review by Smith (1996) on studies carried out on family centre wo
rk 
concluded: 'All studies demonstrate the difficulties in relating outcomes, whether 
changes over time or between different groups, to objectives, and in relating changes 
in
Page 255
____________Chapter Six: Evidence For Effectiveness of Family Inter
vention
how people think about themselves and their families or neighbourhoods, to chang
es in 
how they actually behave' (Smith 1996,13). Examining user and staff views of s
ix 
different types of Save the Children family centres, Smith found there was little 
difference between the characteristics of those using centres operating on a referre
d and 
an open access basis. Smith reported that mothers had increased their social netw
orks 
and had gained in self-confidence. This was particularly apparent in neighbourho
od 
centres, as compared with client-focussed centres. Smith goes on to argue that 'op
en 
access' centres as opposed to 'referred' centres are more likely to be more effectiv
e on a 
preventive basis as they reach more people potentially 'at risk' of falling into such
 
categories (Smith 1996). Evaluation by Statham (1994) of community-based, ope
n- 
access services for young children in five family centres run by the Save the Child
ren 
was also positive. Though hard data was generally absent, the study argued that 
improved family functioning was attributable to the approach adopted. There was
 a 
reluctance to label users as having particular needs since this was seen as being 
incompatible with the philosophy of open access and of users defining needs for 
themselves - a concept more in keeping with a community approach as opposed to
 
social (case) work (Stathaml994,35). The key features of an open access, comm
unity- 
based approach are the variety of provision, flexibility and responsiveness, lack o
f 
stigma, participation of users, high quality child care and affordable provision. St
atham 
concluded :
'The family centres in the study are meeting the needs of families with young 
children living in the areas they serve, and are much appreciated by the families 
who use them. The research demonstrates the benefits of offering a range of
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support services to families in a neighbourhood, rather than restricting provision 
to those parents and children deemed to be most in need'. 
(Statham 1994,37-38)
While there is a strong argument that family support centres should form part of 
a universal service, the need for them also to provide services to families requiring a 
more therapeutic, personal input is acknowledged (Cannon 1992, Stones, 1994). Gill 
(1988) identified the dangers in running a multi-purpose or 'integrated neighbourhood 
family centre: 'The danger is that such centres drift into being places where the 
majority of local people will not go because they are defined as being for 'problem 
families'. Alternatively, the danger is that centres drift into offering primarily 
community oriented facilities and therefore families under real stress feel the centre is 
not receptive to their major individual difficulties' (Gill 1988,254). One positive study 
in relation to referred family centres was carried out by Pithouse and Lindsall (1995). 
They compared family-centre practice and field social-work services and concluded that 
specialist, referred family centre provision was more effective in dealing with cases 
where there was a likelihood of significant harm. There was a total sample of twenty 
families, with half attending a referred family centre two/three times a week for 3-12 
months and ten having home visits from a social worker 2-3 times a month. The 
outcomes 12 months after the start of the differing interventions were quite dramatic; 
with none of the families attending the family centre continued to have children 
remaining on care orders, in care proceedings or on the child protection registers, whilst 
the comparison group made little progress in these areas. In seeking answers as to what 
had occurred within the family centre group, the researchers suggest: ' A complex 
process of time, close relationships, counselling, skills development, the enhancement
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of self esteem and the belief by key workers in the ability of users to change, led to the 
improvement in family dynamics. A process described in terms of a 'moral career', 
which denoted a process of change in self perception and attitude'. 
(Pithouse and Lindsell 1995,17).
In another study Pithouse and Holland (1999) obtained the views of users and 
non-users of an open access, multi-use, community-based family centre. Both groups 
saw the centres in a positive light, particularly in terms of improving social contact or 
gaining specific information. Few described any aspect of 'family' as either a problem 
or a topic that was related in some way to the benefits they perceived from the services. 
In addition, the researchers also identified a clear gender and age bias amongst users 
(and amongst the staff group), who were women predominately aged 21 -30 with young 
children. This leads them to challenge the very concept of the centres as working with 
'families'. Pithouse and Holland go on to suggest that because specific advice about 
family problems, marital relationships, child behaviour and the allied provision of 
counselling and family group work comprise a small fraction of the services offered, 
centres should dispense with the term 'family' as this does not adequately reflect their 
broad function.
Although these studies highlight the positive outcomes that can be achieved by 
family centres, the absence of any longitudinal studies on effectiveness of different 
types of family centres makes i difficult to reach any firm conclusion. Smith (1996) 
warns that it is sometimes difficult to make rigid distinction between 'outcomes' and 
processes':
'Pressure from policy makers or funders for evaluation in terms of 'outcomes' 
concentrates attention on more quantifiable aspects such as a reduction in social
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workers' caseloads, or an increase in numbers of children or families receiving a 
service. Here, however, we find parents talking about 'process' as an 
'outcome'. Changes to parents' lives, such as a return to education or 
employment, their growing self-confidence or understanding of child behaviour, 
were seen by them to have an 'indirect effect' on their children'. 
(Smith 1996,6)
Whatever the views of funders and referrers, users of family centres gave very 
positive feedback in Smith's study. 97% of the sample of 125 centre users said they 
would recommend the projects to someone else and 86% said that the projects had made 
a difference to them and their children. A recent development in Wales is that Cymorth, 
the new funding arrangement for Children and Young People Partnership, is to be used 
in part to establish Integrated Centres (NAW 2002). These centres, which are best seen 
as open-access centres, are to be multi-functional and multi-agency, linking the network 
of providers for families and young people, very much on the lines of the Early Centres 
for Excellence initiative in England but with a wider age range. In the first instance 
these centres are to be based in areas of greatest need, identified in Wales as 
'Community First' areas ( NAW 2000b).
Meta -Analysis / Literature Reviews
Meta-analysis is a common method of reviewing published research in a 
particular field. Durluck and Wells conducted a meta-analysis of 177 research studies 
of programmes to prevent and reduce the future incidence of behavioural and mental 
health problems in children and adolescents in the USA (Durluck and Wells 1997). The 
studies eligible for the review consisted of primary outcome studies targeted at those 
aged 18 years or under and reported by the end of 1991. Findings for the outcome
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studies indicated that most types of primary intervention programmes achieved 
significant positive effects. In addition, they also found the degree of positive outcome 
was similar or better to levels achieved in interventions in the medical and wider social 
science field. In terms of the methodologies adopted by the various research 
programmes, 61% of the studies had adopted a randomised control approach and 91% 
used multiple-outcome measures, whilst few collected follow-up data. This meant that 
they did not permit any firm conclusions about the long-term impact of the various 
interventions
Arguing from a USA perspective, Durluck and Wells make an important point 
about the complexity of evaluating various preventive measures. The point has wider 
applicability than the field of psychotherapy:
'Preventionists must avoid the uniformity myth that has plagued psychotherapy 
research. Primary prevention is not a single uniform strategy that achieves 
uniform results, but a collection of distinct approaches that are likely to vary in 
outcome depending on the level of intervention, target population, programme 
objectives, and specific circumstances of the intervention. It is important to 
maintain such distinctions whenever possible and investigate the factors that 
contribute to programme outcomes in each case'. 
(Durluck and Wells 1997,132)
De Panfilis (1996) reviewed the relationship between neglect, families who were 
socially isolated, experienced loneliness and lacked social support, and various models 
for assessing preventive measures. One overriding conclusion reached by De Panfilis
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was that there was no particular method of intervention that was likely to lead 
to 
desirable outcomes for even a majority of families:
There was an urgent need to match interventions to the needs of the family as
 
best as possible. Although this seems obvious, the literature shows repeated 
attempts to design and implement a particular strategy to any sample of 
maltreating parents with little regard to the needs of each participants'. 
(DePanfilis 1996,48)
The review also concluded that, as with other treatment effectiveness research
, 
there were many methodological limitations in this body of literature. The rev
iew 
uncovered no experimental studies: 'Thus even if comparison groups were em
ployed, 
one cannot really determine whether differences in outcomes were due to a par
ticular 
intervention or due to other differences between the groups' (De Panfilisl996, 
49). 
Notwithstanding these concerns, De Panfilis found that modest improvements 
in the 
parenting behaviour of neglectful parents can be achieved through:
  specific assessment - special focus on availability and helpfulness of 
social network
  a multi-service approach (including concrete help)
  intensive social contact with volunteer, lay therapist or parent aide
  use of modelling, coaching, rehearsing and feedback, both on a one-to- 
one basis and in a support group, to improve social interactional skills
  development of personal networks, mutual aid groups and connections to 
neighbourhood helpers
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  structured parenting and support groups for socializing, support and 
social and parental skill building.
(DePanfilisl996,49)
The review also found that individual support may be more appropriate for 
neglectful families, at least initially, because they lack the social skills necessary to get 
along well in groups. In addition, it stresses the significance of professional supervision 
and service, concrete help, and long-term intervention to help sustain change over time. 
Yoshikawa (1994) carried out a literature review of early intervention in respect of the 
provision of family support and education to combat delinquency in the USA. The 
research showed that programmes combining early family support and education, 
serving urban, low-income families, and involving both a child-focussed educational 
component and parent-focussed informational and emotional support may represent a 
promising method of primary prevention of early onset of chronic delinquency. 
Evaluation studies concluded that key elements of any intervention should include:
  intervention for at least two years
  provision of a high-quality educational infant day-care or pre-school 
programme for children
  provision of informational and emotional support focusses on 
development and child-rearing issues
  provision of both prenatal and postnatal care of educational and 
vocational counselling or training when otherwise unavailable. 
(Yoshikawa 1994,44)
Fraser and others undertook a review of studies from 1985 in the USA of family 
preservation and related family-strengthening programs. The scope of the review only 
included studies of intensive, in-home services for which case loads were small and the
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intervention period lasted no more than 20 weeks. They concluded that the studies with 
the most promising findings had a set of key core elements that included:
  services to be present, focussed and delivered in a home or community 
setting
  family members to assist in or set service goals and to be seen as 
colleagues
  support to be available 24 hours a day
  the intervention to include skill building and the provision of concrete 
assistance
  marital and family intervention to be available if needed
  services to be co-ordinated. 
(Fraser et al 1997)
The Effectiveness of Social Casework
Chapter Three outlines the historical development of social casework and raised 
issues about its long-term viability. There follows a review of studies from the USA 
and UK which have attempted to evaluate the effectiveness of social casework. For this 
review the terms social work and socialcase work will be interchangeable.
In the early 1970s an important attempt was made to review research studies that 
had been undertaken mainly in the USA during the 1960s. At the time, it was 
considered daring for a helping profession to examine its effectiveness and expose itself 
to critical public scrutiny (Geismer 1972). The studies considered in the review covered 
a representative sample of current social work techniques including community work, 
group work and individual casework, with some combining all three. Given the 
negative findings of the review, the social work profession might have been well
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advised to avoid such public scrutiny. The conclusion of the evaluation of the studies 
was that:
'As the findings from these evaluations became available, it was evident that the 
impact of intervention was not easily demonstrated. The researchers for many 
reasons were rarely able to conclude that a programme had even modest success 
in achieving its major goal. In fact, it appeared that the more traditional, 
established programmes were the most difficult to validate'. (Mullen and 
Dumpson 1972,251)
Fischer reviewed the field of social work effectiveness, covering research 
published up to the end 1975. He concluded that 'the lack of effectiveness was the rule 
rather than the exception and that, accordingly, it was difficult to justify any particular 
approach on the grounds of results'. He singles out the effectiveness research in the 
field of social work 'as among the grimmest of all areas reviewed' (Fischer 1978,218). 
In his view the review of casework studies conducted by Mullen and Dumpson, 
discouraging though it was, may well have erred on the side of optimism. His own 
review of seventeen studies showed that in 75% of them clients receiving services from 
professional social workers were shown to deteriorate.
Concern about the lack of effectiveness of social casework intervention led to 
some academics arguing for its demise. In Can Social Work Survive? Brewer and Lait 
highlighted a number of research studies undertaken in a range of UK and US based 
projects focussing on truancy, youth offending, teenage pregnancy, and self-poisoning 
patients. These all showed that social work was either ineffective in achieving change 
or even resulted in poorer results than if there had been no social work intervention
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(Brewer and Lait 1980). Here again criticism was levelled at the poor methodology 
adopted in several of the evaluations. Brewer and Lait argued that there was an urgen
t 
need to review both the workings of social service departments and the sort of empiric
al 
research that could be used to determine the value of different methods and structures
.
In reviewing the research studies undertaken from the 1940s to the early 1980s, 
Sheldon argues that the studies fall into two parts because of differences in their 
methodological and practice input (Sheldon 1986). The first wave of approximately 2
0 
studies, from the late 1940s to the early 1970s, focussed on the rather general and 
ambitious question 'Does Social Work Work?'. The second wave of approximately 2
5 
studies, from the early 1970s to the early 1980s, investigated smaller-scale questions i
n 
rather more detail. The results from the first wave of studies were predominately 
negative and very disappointing for those involved. As Sheldon explains, it was fully
 
expected that the results (from the studies) would be overwhelmingly positive. They 
were meant to demonstrate the obvious worth of social work. As Mullen et al 
concluded at the time: 'The researchers for many reasons were rarely able to conclude
 
that a programme had even modest success in achieving its major goals' (Mullen and 
Dumpson 1972,251).
A typical example of this first wave of experimental research was the Midcity 
Delinquency Project (Miller 1962). The study took place in Boston and was designed
 to 
test the effectiveness of a 'total community approach' to the problems of disadvantag
ed 
young people. The experimental group consisted of four gangs of young men. 
Matching these clients for socio-economic variables and ethnicity with gang member
s 
from outside the project produced a control group. Intervention took the form of 
community work programme, work with families, group work and individual casewo
rk 
with members of the gang and street-based youth work. The study lasted for three an
d
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half years with an average of 3.5 substantial contacts per week. The results from this 
research were extremely disappointing. Not only was there no significant decrease in 
court appearance for the experimental group but also the trends in the experimental 
group were virtually identical to those in the control group.
In reviewing the second wave of studies, which were again predominately 
American, the main conclusions reached were much more positive. The conclusion of 
one reviewer of this series of studies was: 'What can be said about outcomes for the 
post-1972 experiments? Perhaps the most striking thing is that the outcomes of most of 
them were positive. That is, clients in experimental groups tended to show more gains 
than did their control group' (Reid and Hanrahan 1980,15). According to Sheldon, 
some of the issues arising from the early experiments had a limited idea of the nature of 
the services being provided and little attempt to check that certain methods were being 
adopted consistently. Different workers would have different styles and approaches, 
which might produce different success rates, but their significance was lost when results 
were averaged out. Fischer summed up the position revealed by the first phase of social 
work effectiveness research : 'Unfortunately, we really haven't established our 
effectiveness as a profession. Until fairly recently - at least in America - we haven't 
produced any controlled studies showing the effectiveness of our practice. Perhaps 
even more disturbing, we found in a majority of our studies that on one or more 
measures clients being seen by professionals often did worse that either clients who 
received no treatment, or clients who were being seen by non-professionals' (Fischer
1985,13).
Sheldon urged caution in examining the second group of experiments, even 
though the results were generally positive. Some of these studies used only pre-/post- 
test evaluation methods. He suggests that to rely solely on such methods was to
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seriously underestimate the power of natural circumstances to defeat counselling or 
even behaviour-rehearsal methods in the long term. Some of the studies chose to 
display the findings that exaggerated the importance of tiny statistical relationships and 
buried compromising material in the body of the reports (Sheldon 1986). Sheldon's 
overall conclusions were that although there were some strong signs that social work is 
increasingly able to demonstrate its effectiveness, it might be doing so (in the case of a 
few studies) at the expense of general relevance: 'It might invite the conclusion that 
when social workers conducted large-scale experiments on problems of genuine 
concern to the community, they do rather poorly; when they moved on to much smaller 
scale problems and used less strict tests of outcome, they did rather better' (Sheldon 
1986,238).
Sheldon was one of the first to advocate a strictly 'scientific positivist' approach 
to researching social work's effectiveness, using Popperian criteria ( falsfiability, 
riskiness of prediction, etc) to define what is to count as scientific and therefore which 
theories should be preferred. Sheldon was criticised for adopting a very narrow 
empiricism and unquestioned positivist assumptions about social work research (Raynor 
1984). It was said that he wrote as if there was, and rationally could be, no question of 
the superiority of experimental research designs over all other approaches and no 
problem about the status of the 'facts' which such experiments might produce. In 
addition, Sheldon was further criticised for dismissing the considerable body of 
philosophical thought which did not share the assumptions of positivism (Smith 1987, 
403). Sheldon dismissed this kind of philosophical criticism as a product of social 
work's defensiveness in the face of mainly negative research findings and complained 
that:
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'Vague philosophical objections appear in print, sprinkled through with hard-to- 
pin-down references to the general unsuitability of linear methods or positivistic 
assumptions'. 
(Sheldon 1986,230)
At the other end of the philosophical spectrum, academics such as Jordan and 
Smith argue that 'social work was more likely to be illuminated by art and literature 
than by psychological textbooks' (Jordan 1978,24): 'It is not that outcome research is 
unimportant, but that it needs to be much more closely and sensitively related to 
research on processes. There seem to be no good grounds for according positivist 
methodology a peculiarly privileged place among the range of methods' (Smith 1987, 
407 ). This debate and the place of Randomised Control Trials (RCT) are commented 
upon in more detail in Chapter Seven.
Notwithstanding this apparently bleak picture of social work intervention there 
were keen advocates of preventive services. The conclusions of an analysis carried out 
in 1992 of 95 experimental, quasi-experimental, pre-experimental and client-opinion 
studies of the effectiveness of social work (87% of which were American studies) were 
more supportive of social work intervention (Macdonald et al 1992). Three quarters of 
these screened studies showed positive results within their different methodological 
conventions. A general comment was in relation to the ways in which the papers were 
prepared and data presented: all too often important data were missing. Another study 
which demonstrated a positive effect of social work support was a large-scale study 
using a Randomised Control Trial of the Alameda Project (Stein and Gambill 1977). 
This study aimed to assess whether providing intensive support to parents could 
improve the chances of their looked after children returning home. Most of the children
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were accommodated because of neglect rather than abuse, and parents received 
structured help from qualified social workers. At the end of the study nearly ha
lf of the 
children in the experimental group were returned home or had left foster care, as
 
compared to 11% of the control group.
Measuring Outcomes and Cost
The need to provide a cost base for the provision of family support and care 
services by local authorities is now seen as an essential element and requiremen
t of 
achieving the modernisation agenda set by the government.
'If we are to discover whether we are getting best value for money from social 
services, we have to know their true cost. Expenditure needs to be connected 
directly to the needs of children and families, and the services they receive. The
 
help they receive is usually a mixture of services varying in both amount and 
costs. The only way to find out the real cost is to build it up from the unit costs
 
of the component services - John Hutton MP Minister of State for Social 
Services.' (DoH 2000, Forward ).
The broad theory behind the economics of social care has been described by 
Knapp (1984) as 'the production of welfare approach.' In his view, government
 
officials invest resources or inputs into social care projects to produce improvem
ents in 
social care outputs, intermediate and final. Final outputs, such as the improvem
ent in 
child or family well-being, the reduction in need, and the attainment of the prog
ramme 
objectives for families and children, are the most relevant measures of programm
e 
impact. However, Knapp states that economists may also want to measure the 
production of intermediate outputs necessary to bring about the improvement in
 final
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outputs. These intermediate outputs are changes in the social care service activities 
themselves rather than the impact of these services on the welfare of the clients. 
Examples of final outputs from a family centre are improvements in family functioning, 
reduction in child abuse, and improvements in child health indicators. Intermediate 
outputs are the changes in day-care hours, drop-in hours, health clinics hours etc. that 
brought about the final outputs.
Knapp also comments on the importance of both resource and non-resource 
inputs in the production of social welfare. He describes resource inputs as the 
conventional factors of production that determine the quantities of final and 
intermediate outputs actually produced. In the case of social care, these are labour (both 
volunteer and paid staff), capita (buildings, land and equipment), and consumables. The 
non-resource inputs are intangible or non-physical factors of production that affect only 
the final outputs. These can be the attitudes of staff, client characteristics, and the 
quality of care in the environment. Welfare economics attempts to define and measure 
the production relationship between these inputs and outputs in order to develop 
policies that may improve efficiency in the delivery of social care.
The need to be able to compare the cost and quality of services as required by 
Best Value, as outlined in Chapter Two, will lead to local authorities providing more 
detailed financial data in regard to the cost of family support and social care services. 
To aid this process and as a means of providing a 'level playing field' for local 
authorities, new guidance has been published in the form of the Best Value Accounting 
Code of Practice, (BVACOP) which will apply to all English and Welsh authorities 
from 1 April 2001. To complement and assist this process, the Department of Health 
has initiated two projects. The first is the Children in Need (CiN) Data Collection, 
which is a statistical return required by the DoH to provide information on the activities
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undertaken by social services departments to support children, and on the expenditure 
associated with this work. It is hoped that the CiN data base will fill the gap and open 
connections between information about the characteristics and needs of children, the 
service response, and the associated costs of children's services. The second initiative 
is a research programme on the costs and effectiveness of services for children in need. 
The three-year programme aims to explore and explain variations in the use of resources 
by authorities and to develop a better understanding of the comparative costs and 
effectiveness of different interventions.
The difficulty in obtaining financial information with regard to children's 
services was highlighted by the Welsh Office in its analysis of the first children's 
services plans of Welsh local authorities in 1996 (WO 1997). Though several plans 
included the current social services budget for children's services, there was no 
comprehensive financial information either about the budgets for children's services in 
health and education, or about other local authority services. There was also no 
financial plan underpinning any of the plans. The vast majority of targets were not 
costed, although some indicated cost elements such as 'staff time', nor were there any 
detailed unit costings or discussions of the cost effectiveness of alternative strategies. 
Stated objectives of shifting the balance between promoting and safeguarding services 
were not generally accompanied by the necessary financial strategies to make it happen. 
The report concluded that such obvious gaps indicated that managers and planners in 
social services had serious difficulties in establishing reliable accounting systems that 
provided regular information on expenditure, commitment, and unit costs in their own 
departments and in obtaining similar information from other agencies. Whatever the 
reasons for the situation, the report finally concluded that the overall lack of financial
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information in the published plans is unfortunate and diminishes their credibili
ty and 
effectiveness.
A study funded by the Wales Office of Research and Development for Health
 
and Social Care by the Thomas Coram Research Unit examined 'costs and out
comes' of 
family support services in two North Wales social services departments (Stath
am et al 
2001). This involved a case survey of all families involved with the two depar
tments 
where a child under eight years was receiving a service on a particular day, and
 a 
comparative study of 40 high-need families over a three month period. The stu
dy was 
able to demonstrate that families with a high level of need who were receiving
 support 
from social services did improve over a three month period, although improve
ments 
were often not statistically significant, and that outcomes were poorer for fami
lies in 
some circumstances; for example those with most severe needs or referred bec
ause of 
financial problems or misuse of drugs or alcohol. The study also highlighted 
the 
difficulty that social services have in obtaining accurate information in regard 
to 
estimating the costs of family-support services. This problem also arose durin
g the 
Benchmarking Club exercise referred to in Chapter Two.
One interesting approach to estimating the true cost of not investing in childre
n 
who have unmet needs was undertaken by Barnardo's (Hughes 2000). Using a
 small 
number of real-life case studies, estimates were made of the cost of an appropr
iate 
service that might have prevented the need for more expensive and extensive s
ervices 
later in that person's life. For example, the story of Keith, now aged 30 years,
 suggests 
that with an investment in support programmes at the right time, his life might
 well 
have taken a different course. The support identified included support for his 
alcoholic 
father (£30), parental support/ education (£383), drop-in attendance at a family
 centre 
(£11,475), and two periods of educational support at school for one year (£4,0
00),
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making a total of £15,888). The cost-saving side included attendance at a Pupil Referral 
Unit (£4,400), Local Authority Care (£70, 842), offending costs (£75,000), and other 
adult services (£3,425), making a total of £153,649. The case was made that for a 
modest investment of £15,888, an estimated saving to the tax payer of £137,761 might 
have been made.
The most widely quoted example of a cost benefit analysis is in relation to the 
High Scope Perry programme which was outlined earlier in this Chapter. The full cost 
of the pre-school programme was estimated from a detailed description of the 
programme and the resources it used. This included teacher's salaries, administration 
and support costs, overheads, capital costs, etc. a formula very similar to the BVACOP 
adopted by local authorities. In 1992 the estimated cost per child for two school years 
was $12,356. The reasons for this relatively high cost was given as the programme's 
highly qualified staff and small class sizes. Each year's group of 20-25 children was 
taught by 4 experienced public school teachers. The benefits to the taxpayer in relation 
to the participants were calculated as follows:





Many of the assumptions made for projections beyond age 27 were felt to be on 
the conservative side with respect to their effects on estimated benefits. From these 
calculations it can been seen that the net public benefit was $76,077, making a return of 
$7.16 for every dollar spent (Schweinhart et al 1993,168).
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Discussion
This Chapter has outlined the various types of intervention which fall under the 
umbrella term 'family support'. It can be seen that a wide range of interventions fall 
into this category. However, as highlighted in the literature survey, this rich mix of 
services makes it very difficult to identify what intervention would be the one most 
likely to lead to a positive outcome. All the reviews of studies done on early years 
provision indicate positive outcomes for children from disadvantaged backgrounds, 
particularly in respect of their education and emotional development. Although there 
are concerns about some of the methodologies adopted in the studies (Zoritch and 
Roberts 1997), other longitudinal studies with a stronger methodological approach also 
give very positive outcomes, particularly when educational input to the child is 
combined with one-to-one support to the parent (Ziglar 1993). The Sure Start 
programme, though still in its early days, is beginning to show some positive results, 
and has gained widespread support amongst agencies and families (Benjamin and 
Inman 2003, Glamorgan University 2003).
The meta-analysis of a large number of American studies comes to a different 
conclusion as to the value of family preservation services. Some reviews give a positive 
messages about the outcomes that can be expected from family support services (Fraser 
et al 1997; Durluck and Wells 1997; Yoshikawal994). Other studies are more 
dismissive, particularly in respect of child neglect: 'What is the basis for assuming that 
social support intervention can be helpful in improving the parenting abilities of 
neglectful parents? The evidence regarding the links between social isolation, social 
support and child neglect is equivocal' (De Panfills 1996).
The value of supporting parents within their own homes when they are 
experiencing difficulty with their children has been extensively demonstrated. Studies
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in the USA (Olds 1997; Kendrick 2000; Roberts 1996), Ireland (Johnson et al 1993), 
and the UK (Oakley et al 1996; Machen 1996;Eyken 1982; Frost et al 1996; Rajan 
1996) all indicate that parents had positive views of the intervention and that there were 
positive improvements in respect of the parents' and children's well-being. Whether the 
support was provided by a professional worker or a volunteer seemed of little 
importance, though the attitude and approach adopted needed to be an empowering one.
The provision of support to families from family centres has been well 
documented, although there have been few longitudinal studies to clarify what type of 
family centre is likely to be most effective in any given community. Different studies 
have highlighted the strengths and weaknesses of different type of centres from an 
'open-door model' (Gibbons 1990; Lloyd 1997; Statham 1994) to a 'referred only 
model' (Pithouse and Lindsall 1996) and a mixed model (Smith 1996). The issue 
appears to be wider than whether one approach is more effective or desirable than 
another. Different types of family centres clearly offer different services depending on 
the identified need. It is more about ensuring that families and communities have 
access to a wide range of family support services which meet the breadth of problems 
experienced by families. As Pithouse states: 'For us a key question is not whether such 
a strategy needs an open access or specialist referred model, but rather what 
combination of these are needed to achieve a balanced comprehensive service, and how 
should this be linked to other child and family provision' (Pithouse et al 1998,60). The 
three government-sponsored programmes (On Track, Sure Start and Springboard) are of 
particular interest. They all have a significant multi-agency co-ordinating component 
and are beginning to forge new ways for agencies to work together collaboratevely. 
They all provide a rich mix of direct services in conjunction with families and have all
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adopted an empowering role for users in a way that statutory agencies struggle to 
achieve.
The majority of the research studies reviewed show that most services and 
interventions are valued by parents and have benefits for most users (Statham 2000). 
What the review appears to indicate is that for interventions to have positive outcomes 
and for scarce resources to be used to best effect, they need to be developed in 
conjunction with families adopt an empowering approach, combine practical assistance 
as well as counselling/therapeutic input, be accessible, be available over the long term 
for families with long standing difficulties, and be better targeted. In order to make 
sense of the wide range of services and interventions, these services need to be mapped 
in a way which assists local commissioning agencies and providers to identify gaps in 
provision and to better target interventions. The Hardiker model, as discussed in 
Chapter Five, is one such framework. This mapping of services is not a new idea and 
is revisited in the concluding chapter.
The majority of studies and reviews of social work effectiveness paint a grim 
picture (Mulell and Dumpson 1972; Fischer 1978; Brewer and Lait 1980), although 
there were some positive studies (Stein 1977; Macdonald and Sheldon 1992). Based on 
the overall outcomes of the studies, one might conclude that the practice of social work 
does not appear to be effective. As indicated earlier, there is a school of thought that 
rejects the concept of evidence-based practice and suggests that 'the evidence-led model 
is not adequate to understanding the messy, real world of decision-making, both within 
and outside of social work practice' (Frost 2002), and is likely to lead to a 'dreary, 
mechanistic, systematic, technocratic approach that will put clients into categories, and 
produce a ready-made package according to a pseudo-scientific classification of their
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deficits'(Jordan and Jordan 2000). Given the importance of this debate, it will be 
returned to in the concluding chapter.
One key issue for social workers in making the most effective use of family 
support services for their families, is matching services to needs. This is often 
undermined by poor assessment practice (Aldgate and Statham 2000). In order to make 
the right decisions about the best interventions to tackle the difficulties that a family is 
facing, a good quality assessment is essential. Many inspections have indicated that this 
is an area of concern (SSI 1997, Audit Commission 2001).
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CHAPTER SEVEN EVALUATION AND METHODOLOGY
This chapter explores the issues of monitoring and evaluation and key issues 
relating to methodologies adopted in evaluating social care.
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As a result of the government's modernisation agenda as outlined in Chapter 
Two the requirement to show the impact and effectiveness of children's social services 
in terms of outcomes for children had become an urgent priority for local authorities. A 
range of government initiatives such as Best Value raised fundamental questions about 
what sort of interventions in the lives of children and families more likely to lead to the 
desired outcomes in a way that was acceptable to the families and in a cost effective 
manner. The outcomes to be measured covered aspects of health, education, 
involvement in crime, and other social care indicators. This was an area that required 
attention not just from the social services, which were seen as the lead agency, but also 
other agencies and service providers such as education, health and the voluntary sector.
Evaluation
The concept of evaluation is widely referred to in the literature of effectiveness 
but its meaning requires detailed consideration. Evaluation is usually defined as the 
determination of the worth or value of something - in this case educational and social 
programmes, policies and personnel -judged according to appropriate criteria, with 
those criteria explicit and justified (House 1993). Evaluation in this sense is presented 
as a form of applied social research, the primary purpose of which is not to discover 
new knowledge but to study the effectiveness with which existing knowledge is used to 
guide practical action. Evaluation and monitoring are closely linked. According to 
Philips, monitoring involves 'the systematic and continuous surveillance of a series of 
events' (Phillips 1994,1). It concentrates on examining the procedures and processes
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involved in the delivery of a programme, with information being collected on a regular 
basis to provide feedback about the level of performance.
Although monitoring is part of the evaluation process, it is possible to 
distinguish between the two. Connor (1993) states that monitoring is essentially a 
value-free activity, when the emphasis is on collecting information about what a 
programme is doing without questioning the logic or structure of the programme design. 
Monitoring might generate data for use in an evaluation study but it is evaluation is 
concerned with judging the merit or worth of an intervention or programme activity. 
Connor defines these terms as follows: 'Monitoring is the on-going checking of 
progress against a plan through the routine, systematic collection and review of 
information. It is concerned with noticing differences over time and with providing a 
regular check on what we are doing against what we are supposed to be doing. 
Evaluation, on the other hand, is concerned with making an assessment. This is 
judging the merit of an activity or plan and measuring it against specific criteria. It is 
concerned with an assessment of the effects or outcomes of an activity, and compares 
these with the goals which the activity was intended to achieve' (Connor 1993, 8).
The monitoring and evaluation of social care intervention in order to identify 
what works most effectively in social work are recognised as posing considerable 
difficulties. Fuller suggests that: 'research needs to understand the complex interaction 
of responsibilities and expectations which may conflict, and of understandings and tasks 
which change as work progresses with an individual client; taking place often against a 
background or resources which are sadly inadequate' (Fuller 1996,55).
Statham distinguishes between various types of evaluation: 
  process evaluation, which looks at the service being delivered - for example,
how it was set up, how its principles are translated into practice
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• output evaluation, which measures the 'products' of a service - for example, 
how many families were served, how many practitioners were trained.
• outcome evaluation, which assess the impact of the service on those who 
receive it, or on society more generally; both short and long term effects can be 
measured 
(Statham2000,2).
The need to evaluate the effectiveness of social care and social work provision 
to children and families has long been recognised. In the early part of the twentieth 
century, Mary Richmond played an important role in the development of social case 
work (as discussed in Chapter Three). She argued that, although social work had gained 
recognition as being of use to the community, it had yet to prove its real effective value:
'We should welcome, therefore, the evident desire of social work to abandon 
claims of respect based upon good intentions alone. We should meet halfway 
their earnest endeavours to subject the processes of their task to critical analysis; 
and should encourage them to measure their work by the best standards supplied 
by experience - standards which, imperfect now, are being advanced to a point 
where they can be called professional'. 
(Richmond 1917,25)
Seventy years ago pioneers in the field such as Richard Cabot were exhorting 
those in social work to submit their working practices to the very strictest kinds of tests. 
In his inaugural address as first president of the National Association of Social Workers, 
he commented:
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'I appeal to you to measure, evaluate, appraise your results in some form, in any 
terms that rest on anything beyond faith, assertion, and the "illustrative case". 
Let us do this for ourselves before some less knowledgeable and less gentle 
body takes us by the shoulders and puts us into the street'. 
(Cabot 1931,6)
Evidence-Based Intervention
The concept of evidence-based work is well established in the field of medicine. 
One of the best examples of this is the Cochrane Collaboration that was established to 
collate reliable, up-to-date evidence about the effects of care during pregnancy and 
childbirth. The Resource Centre was founded on the views of Archie Cochrane who 
believed that: 'We have allowed useful information to languish in obscurity, and not 
drawn it together in systematic, up-to-date reviews' (Cochrane 1972). The field of 
social care in the UK has been slow to adopt this approach. Underpinning the debate 
about the appropriateness of various methods and methodological stances for 
conducting evaluation research in respect of social programmes, is a crucial dispute 
about the relative merits of qualitative and qualitative research paradigms. Reichardt 
and Cook summarise their respective attributes as follows:
'The quantitative paradigm is said to have a positivistic, hypothetico-deductive, 
particularistic, objective, outcome-oriented and natural science worldview. In 
contrast, the qualitative paradigm is said to subscribe to a phenomenological, 
inductive, holistic, subjective, process-oriented and social anthropological
world'.
(Reichardt and Cook 1979,9)
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These paradigm characterisations are based upon two major assumptions that are 
directly related to the debate over research methods. The first (of these assumptions) is
 
that method type is irrevocably connected to a paradigm. Thus faithfulness to a 
paradigm guides the researcher to an appropriate and exclusive choice of method type. 
Secondly it is assumed that the qualitative and quantitative paradigms are rigid and 
fixed, limiting the researcher's ability to modify or consider other research method 
options. As an advocate of the quantitative paradigm, Professor Brian Sheldon has 
promoted evidence-based practice in social work. Sheldon was one of the first to 
advocate a strictly 'scientific positivist' approach to researching social work's 
effectiveness, using Popperian criteria such as falsfiability and riskiness of prediction to
 
define what is to count as scientific and, therefore, which theories should be preferred. 
In 1997 he established the Centre for Evidence Based Social Service (CEBSS), in 
conjunction with the Department of Health and the sixteen social services departments 
of the South-West Region. The principle aim of CEBSS has been the dissemination of 
existing research findings, ensuring their implication for practice are clearly spelt out. 
The longer-term aim is to create an evidence-based culture within those departments.
The starting point for evidence-based social care is the principle that all 
decisions should be based on the best available research evidence. Evidence-based 
practice is concerned with ensuring that the intervention practitioners make in the lives 
of children and families are the most effective possible, given the current state of 
knowledge. As Sheldon highlights:
'Without a more systematic approach by the helping professions, it is perfectly 
possible for good-hearted, well-meaning, reasonable, clever, appropriately 
qualified, hard-working staff, employing the most contemporary approaches
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available to them, to make no difference at all to (or even on occasions to 
worsen) the condition of those whom they seek to assist'. 
(Sheldon and Chivers 2000,2)
Advocates of evidence-based practice propose a number of basic principles 
(Newman 1999). An intervention should be chosen because a careful review of the 
existing evidence suggests that this course of action is most likely to result in the best 
outcome for the child. Choices should be as free as possible from bias. One should 
attribute more confidence to some kinds of evidence than others. Evidence-based child- 
care practice can thus be defined as the process of systematically locating, critically 
reviewing, and using research findings as the basis for child care interventions. One of 
the key elements of the 'what works?' debate is the degree of emphasis placed on a 
scientific approach to collecting evidence. The empirical school supported by Sheldon 
argues strongly that Randomised Control Trials (RCTs) hold the greatest degree of 
credibility. RCTs are studies in which one group (the experimental group) receives a 
particular form of intervention and another group (the control group) receives a 
different intervention or none at all. True randomisation can only be said to have 
occurred where all clients have an equal chance of being allocated to either group. Any 
bias (for example, by allocating certain clients to the experimental group because they 
are likely to do better) will weaken the validity of the findings. For some research 
traditions the RCT is seen as the main vehicle for gaining credible evidence. Chelimsky 
refers to RCTs as the 'gold standard, the Rolls Royce of evaluation approaches' 
(Chelimsky 1997,101). Oakley states:
'RCTs simply provide the best evidence we can hope to get on which to judge 
the effectiveness of interventions. Most social interventions are of unknown
Page 292
Chapter Seven Evaluation and Methodology
effectiveness because they have not been systematically evaluated; that is, it is 
not trials that are unethical in treating people like guinea pigs, but the conditions 
of much routine professional practice in which people are treated like guinea 
pigs by being experimented on in an uncontrolled way - that is, in such a way 
that questions about what kinds of intervention really do work cannot reliably be 
answered'. 
(Oakelyl996,35)
Other researchers support this view and argue that the only way to test and re- 
test whether or not an intervention works is to conduct an RCT with an experimental 
design and randomly assigned control groups: 'Quasi-experimental designs (with a 
non-randomised control group), pre-experimental designs, client opinion studies and 
surveys are simply not rigorous enough to evaluate effectiveness' (Macdonald and 
Roberts 1995,28). Although Oakley acknowledges that the problems social workers 
deal with are more muddled and unpredictable, it is for this very reason, she argues, tha
t 
a more scientific approach is necessary: 'It is not at all straightforward to control the 
many variables that impinge on clients' lives and on our helping endeavour. Contrary to
 
the arguments put forward by some, I suggest that this is why we should undertake 
rigorous evaluation of our practice, and learn the procedural, logistic, ethical and 
methodological lessons at first hand. It is not a justification for present self-serving 
complacency' (Oakley 1996,35). As a leading advocate of this approach in the social 
work field, Sheldon has been criticised for adopting a very narrow empiricism and 
unquestioned positivist assumptions about much of social work research. It has been 
said that he writes as if there is and rationally could be no question about, the 
superiority of experimental research designs over all other approaches, and no problem
 
about the status of the 'facts' such experiments might produce (Raynor 1984). In
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addition, Sheldon is further criticised for dismissing the considerable body of 
philosophical thought which does not share the assumptions of positivism (Smith 
1987,403). Sheldon rejected this kind of philosophical criticism as a product of social 
work's defensiveness in the face of mainly negative research findings and complained 
that:
'Vague philosophical objections appear in print, sprinkled through with hard-to- 
pin-down references to the general unsuitability of linear methods or positivistic 
assumptions'. 
(Sheldon 1986,230)
At the qualitative end of the philosophical spectrum, academics such as Jordan 
and Smith argue that 'social work was more likely to be illuminated by art and literature 
than by psychological textbooks (Jordan 1978, 24): 'It is not that outcome research is 
unimportant, but that it needs to be much more closely and sensitively related to 
research on processes. There seems to be no good grounds for according positivist 
methodology a peculiarly privileged place among the range of methods' (Smith 1987, 
407). Critics of the quantitative approach also argue that not all social work is 
concerned with short-turn behavioural change and many manage adversity and decline 
(Jordan 1978). Practice methods are seldom clear-cut and cannot be imposed;' they 
need to be negotiated, paying attention to service users' understandings of their needs 
and goals' (Jordan 1987). If social work is to empower and enable service users, social 
work must co-operate with them in research as well as practice (Heron 1996).
There are others who take a less adversarial approach. From a quantitative 
position Reid seeks to redefine the nature of the mainstream so that qualitative 
methodology is part of it, not apart from it (Reid 1994). He regards quantitative
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research as strong when dealing with linkages, control, precision, and larger data sets, 
while qualitative research is able to depict system workings, contextual factors, and 
elusive phenomena and provide thorough description. 'Neither method is superior to 
the other, but each provides the researcher with different tools of inquiry, that can be set 
against a single set of standards (Reid 1994,477). Reichardt and Cook argued that the 
divide between qualitative and quantitative paradigms did not need to be so pronounced. 
They called for a reconsideration of the linkage between paradigm and method, stating 
that both method types could be associated with both paradigms: 'The choice of the 
research method should also depend at least partly on the demands of the research 
situation at hand' (Reichardt and Cook 1979, 16). Pawson and Tilley (1997) agree with 
this 'pluralist' approach but distinguish between pluralism as 'toolkit hauling' (a 
commitment to more comprehensive, all-inclusive methods of inquiry) and pluralism as 
'toolkit selection' (a commitment to marrying the appropriate method to the appropriate 
research task). They go on to suggest that 'pluralism for pluralism's sake offers no new 
suggestion for channelling information between researcher and respondent, no new 
strategy for collecting data, and indeed no new system for knowledge construction' 
(Pawson and Tilley 1997, 159). They argue that it is only when the researcher knows 
precisely what it is that they are studying can they reach into the toolkit for the 
appropriate instrument. They believe that data collection priorities are set within theory. 
For example, where interviews are the chosen method, 'the researcher's theory is the 
subject matter of the interview and the interviewee is there to confirm or falsify and, 
above all, to refine that theory' (p.159). Pawson and Tilley summarise their theory as 
follows:
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'We believe, in short, that the strength of evaluation research depends on the 
perspicacity of its view of explanation. This is perhaps the one methodological 
rule from which we will not be budged'. 
(Pawson and Tilley 1997,219)
The recent interest in adopting a more scientific approach to assessing what 
works cannot be seen in isolation from the changing social context in the UK. Howe 
suggests that in an insecure world with a hostile media and unruly clients there is an 
attraction in a practice and research methodology based on control, measurement and 
certainty. This is a profound shift from universal and global possibilities to narrowly 
focused answers to narrowly focused questions: 'In the absence of grand narratives, the 
focus shifts from understanding causes to measuring and controlling outputs. It is a 
shift from the depth to the surface explanations, from the act to the actor' (Howe 
1996,89). The Social Work Research Centre has the view that the effectiveness of 
social work could not be properly explored if experimental designs were to be the 
preferred or the dominant mode. This is not simply for practical reasons alone, but also 
because such designs cannot properly take account of
  the full range of social work
  flexible and changing methods of intervention
  multiple and changing objectives within a single case that are so much a
feature of social work 
(Cheetham 1994).
Whatever the dominant methodology adopted in any research programme, the 
importance of being able to justify a particular intervention, to achieve certain 
improvements in outcomes for children, and to show cost effectiveness is now very 
much part of the UK social welfare agenda. Although it is outside the scope of this
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thesis, the shift in the support away from state welfare has been an important influence 
in the emergence of evidence-based practice and in the increasing preoccupation with 
managerially and professionally defined 'outcomes' and 'outcome measures'. Indeed 
the continuing funding of social welfare services may well in future depend on clear 
evidence of effectiveness.
Government Interest in Evidence-based Practice
The increasing interest in recent years in evidence practice is reflected in a 
number of recent government initiatives. The new Department of Health Framework 
for the Assessment of Children in Need and their Families (developed as part of the 
Quality Protects and Children First Programmes and discussed in Chapter Two) outlines 
a key principles of assessment: The combination of evidence-based practice grounded 
in knowledge, with finely balanced professional judgement is the foundation for 
effective practice with children and families (NAW 2001,17). Similarly, TOPPS, the 
new social care training agency in Britain, states in its strategic launch document 
Modernising the Social Care Workforce that a 'key component of a social care human 
resource strategy must be a commitment to evidence-based practice' (TOPPS 1999,9).
A major government initiative which seeks to develop evidence-based practice 
across the whole continuum of social care is the establishment of the Social Care 
Institute for Excellence (Scie) for England and Wales. As part of the government's 
drive for modernisation within social services and the need to improve standards of 
service and their effectiveness, the Department of Health and the National Assembly for 
Wales jointly published a consultation document A Quality Strategy For Social Care 
(DoH 2000). Establishing Scie was one of its main recommendations and it received 
widespread support. The widespread inconsistencies in the quality of service provided 
across the country were felt to be due largely to the lack of reliable evidence about what
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works best in social care. Scie is seen as having an important role in supporting t
he 
implementation of Best Value and assisting local decision-making about the best 
ways 
of improving services. It is seen as potentially a major leader in creating a culture
 
throughout social care that prioritises quality, evidence-based knowledge, and a 
commitment to continuous improvements by asking: What is it that social care do
es? 
How can we make this better? How can we measure our success? Scie hopes to d
o this 
by:
  establishing and developing the knowledge base
  producing authoritative and accessible guidelines on effective and 
efficient care practice and service delivery
  ensuring dissemination through creating effective partnerships across the 
diverse range of organisations involved in the research, training, 
monitoring, regulation, commissioning and provision of social care. 
Scie is seen as taking responsibility for identifying and prioritising the need for 
reviews of research, promoting and commissioning reviews of research to underp
in 
quality services, and drawing up standards for research review. Such a programm
e of 
research reviews would be complemented by the work of other government depar
tments 
linked to social care, such as the Social Services Inspectorate, the National Audit 
office, 
and Joint Review reports. Speaking at the Association of Directors of Social Wor
k 
annual conference in 2001, Amanda Edwards, Head of Quality Strategy for Socia
l Care, 
said that Scie had a role to play in 'preparing people for working in new ways. T
o 
promote the social care model in new situations, we have to have a bit of backgro
und. 
We need to know why we are doing what we are doing. Using Scie to develop 
confidence is very important' (Edwards 2001). The appointment of Jane Campbe
ll as 
the first chair of Scie clearly sets out one of its key priorities, which is to ensure t
hat the
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views of service users are clearly heard. Campbell, a commissioner on the Disability 
Rights Group and a Governor of the National Institute of Social Work, commented 
following her appointment: 'I hope my appointment will send out a clear message to 
everyone involved in social care that service users will not only be welcomed to help 
shape service delivery but will be expected to participate at every level' (Campbell 
2001a). Her comments regarding the value of the views of service users is to some 
degree a challenge to those who believe that a more scientific approach to measuring 
the effectiveness of social care intervention is required:
'I don't want this (Scie) to become an ivory tower research institution. Although 
I value evidence-based research, what's been missing from the whole paradigm 
is the knowledge that service users have in their heads; knowledge which has 
seldom been written down - not least because user organisations have not had 
access to the same resources as established research establishments. I know 
that's going to be hard for some academics to swallow, but I see our work as a 
tremendous opportunity to influence other research agendas, and I really hope 
that they'll embrace this non-traditional approach'. 
(Campbell 200Ib).
Although raising the profile of service users is clearly to be welcomed, there is a 
danger that, far from being a 'non-traditional approach', Scie will only continue to 
follow the common practice over the years in social care research i.e. producing 
evidence which is suspect and open to challenge, because of its questionable 
methodology. The establishment of Scie is well overdue and may well over time prove 
to be a watershed in establishing a truly evidence-based approach to the delivery of
Page 299
Chapter Seven Evaluation and Methodology
social care services in the UK. Nevertheless, one should not underestimate the daunting 
task that it faces. Peter Beresford, Professor of Social Policy at Brunei University, 
supports Scie but has voiced concerns about the challenges ahead: 'It's going to have to 
face some big issues associated with these traditional stakeholders, principally whether 
they will be able to embrace Scie's intention to incorporate into its work the new 
stakeholders, like service users and frontline practitioners'
Triangulation
There are standard methodologies that are commonly adopted in 
evaluation, although it is accepted practice that the use of more than one approach is 
likely to result in a more robust conclusion. The general principle of triangulation is the 
collecting of information from a diverse range of individual and settings, using a variety 
of methods. This approach reduces the risk of chance associations and of systematic 
biases due to a specific method and allows a better assessment of the generality of the 
explanations that are developed (Maxwell 1996).
Fielding and Fielding make a key point that it is not true that triangulation 
automatically increases validity. They argue that the methods that are triangulated may 
have the same biases and sources of invalidity, thus providing only a false sense of 
security. For example, interviews, questionnaires, and documents are all vulnerable to 
self-report bias. Researches may also, consciously or unconsciously, select those 
methods of data sources that would tend to support the preferred conclusion (Fielding et 
al 1986). This emphasises the need to recognise the fallibility of any particular method 
or data and to triangulate in terms of validity threats. Denzin gives a generic definition 
of triangulation as being:
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'The use of multiple methods in the study of the same object, and that it is 
convenient to conceive of triangulation as involving varieties of data, 
investigators, and theories as well as methodologies'. 
(Denzin 1970,294-295)
He proposes four kinds of triangulation. The first is data triangulation, which 
has three subtypes: time, space and person. Hence data should be collected at a variety 
of times, in different locations, and from a range of persons and collectivities. The use 
of data triangulation ensures that a theory is tested in more than one way, thereby 
increasing the likelihood that negative cases will be uncovered. The second is 
investigator triangulation, which uses multiple rather than single observations of the 
same object. The third, theory triangulation, consists of using more than one kind of 
approach to generate the categories of analysis. According to Macdonald (1993), this is 
the most difficult kind of triangulation to achieve. The fourth, methodological 
triangulation, has two subtypes: within-method (for example, using in a questionnaire 
a combination of attitude scales, forced choice items and open-ended questions) and 
between-method triangulation, which is self-explanatory and probably more important. 
The combination of multiple methods, data types, observers, and theories in the same 
investigation is termed multiple triangulation, Denzin acknowledges that while it may 
be difficult to achieve this full combination, it is certainly possible to utilise multiple 
data levels and methods. This is the approach used in the present study. Although it 
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The methodology adopted in this thesis to review the Resource Centre is 
a combination of different methods that includes:
  a documentation and literature and policy review in respect of services to
children and families, including an evaluation of family intervention 
services
  a review of how one local intervention operating within current child 
care legislation was established, with reference to papers and documents 
relating to that development.
  a small number of interviews carried out with key individuals involved in
the development of the Resource Centre. 
These methods are outlined in greater detail below.
Use of Documentation
Documentary research has a long history. Many eminent researchers including 
the founders of the discipline of sociology have used it as a key tool. Marx was a 
diligent user of government statistics and Civil Service Reports. Durkheim's famous 
work on suicide was based on the study of official statistics (Durkheim 1951). Weber's 
career in sociology was thought to have been started by his studies of the Hamburg 
Stock Exchange and the peasant problems in eastern Germany (Macdonald 1993). 
Documentary research remains an important research tool in its own right as well as 
being an invaluable part of most schemes of triangulation. Despite its importance, May 
suggests that it is one of the least explored research techniques in the literature (May 
1997). Plummer (1990) offers an explanation for this relative neglect.
'The twin influences of positivistic methodologies and abstract theories on social 
research lead either to documents being dismissed as 'impressionistic', or to the
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use of any type of data being regarded as crude empiricism. Thus, despite the 
richness of documents, research reports based upon these sources are often 
'relegated to the dustbins of journalism and the most marginal social science 
journals'. 
(Plummer 1990,149)
The term document covers a vast range of materials to be found in all sorts of 
places. They tend to fall into three broad categories. Public records are the oldest 
records in existence, since officials in ancient civilisations recorded taxation and 
tributes that the state received and the rations it issued to its servants. The researcher 
has to be cautious in using public records. Although the civil servants who produced 
these statistics undoubtedly took every care to ensure accuracy, this does not alter the 
underlying fact that any indicator that the state sees fit to capture is based on working 
assumptions, which can be subjective (Macdonald 1993). Secondly, the media publish 
a vast array of information, not just about the main stories of the day but also more 
formal reports e.g. The Times' Law Reports. One of the main concerns about the use of 
media reporting by researchers is the potential for distortion, bias, and selectivity 
imposed by editorial policy. Thirdly, private papers can be a rich source of information 
and data. As with media sources, the researcher must be cautious since these too are 
open to distortion and omissions. For example, it is now known that earlier biographies 
of Rudyard Kipling contained serious distortions and omissions because of pressure 
from his family (Seymour-Smith 1989).
This brief review of the kinds of documents that may be used in research 
highlights a number of problems that the researcher might encounter. Hence a rigorous 
approach to evaluating documents becomes an important methodological issue. Scott 
(1990) groups the approaches to evaluating documentary material under four headings.
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The first is authenticity. Although the occasions on which the researcher encounters 
deliberate falsehoods are rare, it is always possible that records or factual accounts may 
have been falsified for the author's own purpose at the time. In order to test whether a 
document is genuine, complete, reliable and of unquestioned authorship, Platt (1981) 
proposes a set of questions for deciding on the authenticity of a document. These 
include: Does the document make sense or does it contain glaring errors? Are there 
different versions of the original document available? Is there consistency of literary 
style? Has the document been transcribed by many copiers? Has the document been 
circulated via someone with a material or intellectual interest in passing off the version 
given as the correct one? Does the version available derive from a reliable source? The 
second heading used by Scott is credibility. This refers to the question of whether the 
document is free from error or distortion. The latter may occur when there is a long 
time between the event and the account of it being written down or when the account 
has been through several hands or the author of the document was not present at the 
event. Credibility can also be affected by the interest of the author. Such possibilities 
should always lead the researcher to ask who produced the document, why, when, for 
whom and in what context so as to be assured of the quality of the document.
The third grouping is representativeness. This raises the question as to whether 
the document can be said to constitute a representative sample of the universe of 
documents as they originally existed. If the archive appears to contain all the material 
produced in that category, then the problem does not exist. In this approach to 
evaluation, as in questions of authenticity and credibility, the researcher's approach 
must be essentially that of a detective, in the sense that everything is potentially suspect 
and anything may turn out to be the key piece of data. The fourth and final grouping is 
that of meaning. This is usually established at two working levels: the surface or literal
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meaning, and the deeper meaning arrived at by some form of interpretative 
understanding or structural analysis. The problem of literal understanding is 
summarised by Langlois and Seignobos as follows: 'Let us suppose we have before us a 
written document. What use can we make of it if we cannot read it?'(Langlois and 
Seignobos 1898,48). That is to say, it is necessary to decipher the script and translate 
the language into the linguistic forms of the community of researchers of which the 
investigator is a part. The literal meaning of the words in a document, however gives 
only its 'face value' meaning: 'they are the raw materials from which its real 
significance must be reconstructed' (Langois et al 1898,153). Scott (1990) suggests 
that at its simplest, interpretation requires an understanding of the particular definitions 
and recording practices adopted and of the genre and stylisation employed in the text.
Literature Search
To place the development of family support and social work with children and 
families within a wider historical context, an extensive literature search was undertaken. 
This included a review of key texts, reports and academic studies which led to the 
legislative changes on which statutory support services to children and families have 
been based. These key texts are reviewed in relation to their impact on polices and 
practice in respect of services for children and families. A review of the evidence 
regarding the efficacy and effectiveness of family support and social work services was 
undertaken. The sources used included computer assisted catalogues (e.g. BIDS; Social 
Science Abstracts; National Government, Welsh Assembly Government and other 
official publications); databases of relevant national organisations (e.g. NSPCC, BASW, 
NCCB), archives of national newspapers , university libraries, and relevant journals.
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Interviews
According to May, the fundamentals of interviews and interviewing consists of 
maintaining and generating conversations with people on a specific topic or range of 
topics, and the interpretations which social researchers make of the resultant data (May 
1997). Four types of interviews are used in social research. The first method is referred 
to as the structured or standardised interview. This is the technique most widely used 
and relies upon the use of a questionnaire as the data collection instrument. It is 
normally associated with survey research. The theory behind this method is that each 
person is asked the same question in the same way so that any differences between 
answers are seen to be real ones and not the result of the interview situation. The role of 
the interviewer in this situation is to direct the respondent according to the sequence of 
questions on the interview schedule. If clarification is sought, then little or no 
variability in such elaborations should be apparent. The rules for conducting such 
interviews are;
  standardization of explanations
  leaving little room for deviation from the schedule
  eliciting only the responses from the person with whom the interview is 
being conducted
  not prompting or providing a personal view
  not interpreting meanings
  simply repeating the questions and not improvising. 
(Fontana and Frey 1994).
The method permits comparability between responses and relies on a uniform 
structure. A calculated number of people are interviewed so that they are representative 
of the population for the purpose of generalisation. Fielding suggests that standardised
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interviews are suitable when you have some idea of what is happening with your sample 
in relation to the research topic, and where there is no loss of meaning as a result of 
imposing a standard way of asking questions (Fieldingl997). Resultant data are then 
aggregated and examined for patterns of responses among the target population.
In the second approach, referred to as the semi-structured method, questions are 
normally specified but the interviewee has more freedom to probe beyond the answers, 
in a manner that would appear prejudicial to the aims of standardisation and 
comparability. This approach allows the interviewee to seek clarification and 
elaboration on the answers initially given. These types of interviews are said to allow 
people to answer more on their own terms than the standardised interview permits, but 
still provide a greater structure for comparability than the focussed interview. May 
(1997) suggests that, in comparison with the structured approach, the context of the 
interview is an important aspect of the process. The third approach, the unstructured or 
focussed interview, is different from both the structured and semi-structured interview 
in that it is open-ended in character. This is said to provide more prospect of challenge 
to the preconceptions of the researcher, as well as enabling the interviewee to answer 
questions within their own frame of reference. It provides a greater understanding of 
the subject's point of view. This technique includes what are known as life-history, 
biographical and oral history interviews. It is the method that best fulfils Lofland's case 
that 'the essence of the research interview is the 'guided conversation' (Lofland 1971).
The fourth approach is that of the group interview. This allows the researcher to 
focus upon group norms and dynamics in respect of issues that they wish to investigate. 
The extent of control of the group discussion will determine the nature of the data. In 
the words of one text on this subject:
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'The contemporary focus group interview generally involves 8 to 12 individuals 
who discuss a particular topic under the direction of a moderator who promotes 
interaction and assures that the discussion remains on the topic of interest. A 
typical group session will last one and a half to two and a half hours'. 
(Stewart and Shamdasani 1990,10)
The Children's Resource Centre - applying the evaluation methodology
The Resource Centre was not established as a 'research project', and as a result 
it is recognised that there are difficulties in validating any comments or conclusion 
reached during any review or evaluation of the initiative. It was founded on the belief 
that services to families experiencing difficulties were best provided at a local level, 
developed in conjunction with parents, in a non-stigmatizing manner, and available 
universally on an open-access basis to any child or family who wanted to avail 
themselves of them (Statham 1994; Stones 1994; Audit Commission 1994). This meant 
that what many (Newman 1999, Oakley 1996) see as the 'ideal' empirical approach to 
evaluation, a Randomised Control Trial approach to test out the impact and 
effectiveness of the Resource Centre over time, could not be used. In order to review 
the initiative, a different empirical approach had to be adopted. The review is primarily 
an examination of the process by which the Children's Resource Centre was 
established. Comments in relation to the impact of the initiative, using the Centre's own 
evaluation procedures and the comments from those interviewed, must be viewed with 
caution and at best can only be an indication as to how the Resource Centre was 
perceived. Although it was intended to carry out a more in-depth survey of the views of 
users of the Resource Centre, this was not possible due to the re-development of the 
estate and the dispersal of the residents to other estates.
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In terms of the documents used, information relating to the development of the 
Resource Centre was collected and reference, and is appended to the main thesis. The 
documents are a mix of public documents (for example, committee reports and 
committee minutes from Mid Glamorgan County Council and Taff Ely Housing 
Committee), personal documents in my possession (including internal correspondence 
and documents, reports to senior management and councillors), reports in respect of the 
Barnardo's Resource Centre (including consultation surveys, annual reports, 
performance information), Barnardo's national documentation (including policy 
documents, performance standards), papers in relation to the parents' voluntary 
organisation (including survey report, minutes of meetings), minutes of planning 
meetings, media reports via local newspaper articles, and notes of interviews with key 
players. The documents are primarily used to illustrate the various stages, processes 
and activities that were undertaken. The majority of the documents are official papers 
which should guarantee authenticity. A number of the documents are minutes of 
meetings, which can include errors and give a distorted account of discussions that took 
place. It is normal practice for minutes to be amended and agreed at the subsequent 
meeting which should correct any glaring error or distortion. The documents used 
represent key papers from a range of sources from all involved groups, including, the 
County Council, District Council, Barnardo's, multi-agency planning group and the 
Parent's Group. The documents are listed in time sequence which gives confidence that 
the events described actually tool place. I acknowledge that the notes of the interviews 
are my only interpretation of what was discussed and should be treated with caution.
Interviews took place with a small number of key players in the development of 
the Resource Centre, including representatives of statutory agencies, parents, and young 
people. These were intended to ascertain their views as to the value and impact of the
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resource, past and present. The number of users of the Resource Centre was low, as 
many families initially involved had been re-housed when the area was re-developed 
and their current addresses were not known. The interview approach adopted was 
unstructured / focussed. This allowed both myself the those interviewed to have an 
open-ended discussion giving an opportunity to comment on any issues relating 
Resource Centre that appeared relevant. The main concern over such a small sample is 
the danger of bias, apart from the involvement of parents, the majority of those 
interviewed held similar views. All the people interviewed had a positive view about 
the value of the Resource Centre to the local community. However, as the Resource 
Centre was perceived to have adopted a less inclusive approach towards the parents, 
some felt pushed out and less trusted, and began to lose a sense of ownership towards 
the Resource Centre. This was especially true for those involved in the Parents' Group. 
Part of the reason for this appears to be a legitimate concern by Barnardo's about the 
internal difficulties that the voluntary organisation was experiencing and which dogged 
the organisation throughout its short life. One lesson to be learnt from their experience 
is that small voluntary organisations need a considerable amount of support if they are 
to survive and make a full contribution to the community. Overall, the review, limited 
as it was, gave a positive picture from young users, parents, and agencies as to the value 
of the Resource Centre, and supports a main theme of this thesis namely that such 
community based initiatives should be strongly supported.
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CHAPTER EIGHT DEVELOPMENT AND EVALUATION OF A RESOURCE 
CENTRE
The process of developing and the impact of the Resource Centre is reviewed in 
the context of the service planning systems that existed at the time.
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CHAPTER EIGHT DEVELOPMENT AND EVALUATION OF A RESOURCE 
CENTRE
Preceding chapters have placed family support services within a historical 
context and highlighted issues relating to the evaluation of such services. There follows 
an account of how a Children's Resource Centre was established within the social 
policy and political context of the day. This account outlines the strategic planning 
context in respect of the local authority in which the Resource Centre was based, 
examines the resources required and how they were obtained, and describes how 
particular difficulties were overcome and what efforts were made to involve the local 
community in its development.
The Local Authority Strategic Planning Context
As was outlined in Chapter Two, the Children Act 1989 imposed a duty on local 
authorities to provide a range of family support services for children in their area who 
had been assessed as being in need (DoH 1989). The need for local authorities to invest 
in such developments was reinforced by an increasing number of government- 
sponsored reports e.g. Seen But Not Heard (Audit Commission 1994) and Family and 
Parenthood CUtting 1995).
In response, the local social services developed phase two of its strategy for 
delivering services to children and families. The first phase of a strategy for services to 
children had been developed in 1988 (SSD 1989). Phase two of the strategy was an 
attempt to establish a framework for the continued development of services to children 
and families for the period 1990-3 (SSD 1991). It sought to take into account the major 
legislative changes contained in the Children Act 1989. It recognised the need to target 
scarce resources in order to provide a range of appropriate services to families with
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greatest need. This was regarded as requiring a systematic approach to s
ervice 
planning, taking into account not only legislative changes but also resour
ce availability 
and the views of users. A major principle underpinning the strategy was 
the belief that 
children and young people should normally be cared for by their own fam
ilies, with 
statutory and voluntary services working to promote the capacity of famil
ies to achieve 
this. In addition, compulsory intervention in the lives of children and the
ir families 
should only be undertaken where the welfare or safety of children was at 
risk or the 
safety of others made it necessary.
The new strategy for the provision of services to children and families be
came 
policy in April 1991. One of the main service objectives was identified a
s : 'to promote 
the welfare and development of children in need and the ability of their fa
milies, 
including their extended families, to care for them, by providing a compre
hensive 
network of services, in collaboration with other statutory and voluntary ag
encies' (SSD 
1991, 5). The strategy outlined proposals, which included: reviewing exis
ting services 
throughout the authority on a District by District basis, including those pr
ovided by 
statutory, voluntary, and private sector resources; establishing criteria for
 using such 
services; identifying gaps in service provision and prioritising which serv
ices should be 
developed; establishing a system for formal, regular dialogue with the lar
ge voluntary 
organisations; establishing a framework for the co-ordination of statutory
, voluntary, 
and private sector provision which would enable children in need and vul
nerable 
families to experience a consistent level of service wherever they lived in
 the authority.
In order to prepare for the implementation of the Children Act 1989, the 
authority had established a number of multi-agency tasks groups covering
 all aspects of 
the Act (e.g. Leaving Care, Young Offenders, Child Protection, etc.). Th
ese task groups 
completed their reports late in 1990, outlining the actions that were requi
red for the Act
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to be implemented. This led social services to commission consultants to assist in 
establishing an information system. This was seen as a means of helping field social 
workers and service managers to ensure that policy objectives identified in relation to 
the Children Act 1989 were being implemented. In addition, a Children Act 
Implementation Plan was produced (SSD 1990). It recognised that to a large extent 
services to children in the community had been developed in a reactive way. This was 
attributed in part to the lack of policy direction at a national level. The result had been 
an uneven patchwork of uncoordinated services. The social services decided on a series 
of measures to develop this area of work. First, it would create an inter-divisional 
working group to look at the co-ordination of services for children in need, including 
children with a disability. Secondly, a framework was to be established for the co- 
ordination of statutory, voluntary, and private sector provision in order to ensure that 
children in need and vulnerable families had access to appropriate services. Thirdly, 
each District of the authority was to establish a profile of resources in order to relate 
provision to identified need and assist future service planning.
The authority also established a multi-agency working party which included 
senior officers of all the statutory agencies and leading voluntary organisations working 
with children within the Authority. In due course this led to a joint agreement that 
working in partnership was the only way in which to meet the needs of children and 
their families, and to the publication of a Vision Statement in regard to children in need:
'Agencies in Mid Glamorgan, working in partnership with consumers and each 
other, will safeguard and promote the health and development of children. We 
will develop a joint statement in values and principles for children in need'. 
(SSD 1992a, 1)
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This rather bland and uninspiring statement reflected fairly accurately the real 
situation that existed between agencies within the authority at that time. There were 
reasonable working relationships between agencies at a middle management and 
operational level but very little planning or co-operation between departments of the 
local authority (e.g. social services and education) or between statutory agencies at a 
strategic planning and Chief Officer level. As a result, the only real developments in 
terms of services to children and families in need throughout the authority were a small 
number of partnerships developed in conjunction with the voluntary sector e.g. a Family 
Centre and an After Care Service run in conjunction with Barnardo's, and a family 
support service run by Homestart. Services remained unco-ordinated and suffered from 
the lack of sufficient resources to achieve the strategic objectives that had been agreed 
in regard to services to children.
An update on the Social Services Strategic Plan for Children and Families 
Services to the Council in August 1992 highlighted as one of the key areas of services 
requiring priority attention: 'the development of family and community support services 
to meet the requirements of the Children Act 1989 and the department's strategic intent' 
(SSD 1992b, 2). The report also confirmed that several action groups had been 
established, whose brief it was to meet specified objectives within agreed time scales. 
One of the action groups focussed on the development of family and community 
support services. By early 1993 it had been agreed that the most effective way forward 
in developing services was for each of the six Districts within the authority to produce 
local operational plans (SSD1993). The development of the District Operational Plan in 
regard to the area in which the Resource Centre is based is outlined in more detail later 
in the Chapter.
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At a strategic level, the Target and Progress Report of the Children and Families 
Division 1994-5 indicated the various targets that the Districts had been set. The report 
also clarified the situation in regard to Family and Community Support Services as 
being: 'Those services which are provided largely through the Section 17 (children in 
need) budgets will be targeted at specific groups of children in order to:- maintain 
children in their own families, provide input into child protection plan, and support 
young care leavers in the community' (SSD 1994,7).
One of the main difficulties that the social services had experienced for many 
years was the very high usage of residential care, particularly expensive out of county 
placements, which resulted in limited funding being available for the development of 
alternative family support services. The same report commented:
'There is a sense of managers becoming dispirited about the department's 
capacity to achieve a major change from the 'Looked After juggernaut' which 
saps so much energy and resources to a range of family support services, which 
contribute to developing a dynamic vibrant service, which achieves positive 
outcomes for children. The commitment of operational managers to a needs led 
service is indisputable. The challenge for strategic managers is to assist them 
with developing the means of making the aim a reality'. 
(SSD 1994, para. 4.0)
During 1994 a new structure had been introduced throughout the social services. 
It clearly separated the strategic and operational functions of the department. For the 
first time children's services were seen as a separate service within each district area, 
although a generic District Manager still retained oversight of the overall social services
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function at a local level. The Children and Family Division Strategic Plan for 1995-6 
built on the work of previous years. The main strategic intent was to 'support children 
in their own homes whilst ensuring that their welfare is safeguarded and protected' and 
'to shift the balance of our resources from 'looked after' services operating on a county 
basis to services that support children in their own homes' (SSD 1995,3).
The Children Services Plan 1995-96 was the last planning document from the 
social services prior to local government reorganisation. It was intended that the 
principal elements of the plan should be used by the Shadow Unitary Authorities as a 
basis for their new service arrangements as from the 1 st April 1996. In terms of family 
support, the plan highlighted:
'Further development is required in relation to family centres as the services 
provided currently are used to the maximum. There is need for family support 
and child protection services to work together more effectively in the case of 
children who are the subject of child protection investigations but not 
subsequently subject to registration'.
(SDD1996,41)
Local Government Reorganisation April 1996
In April 1996, following months of anticipation and preparation, local 
government reorganisation took place in Wales, with 22 Unitary Authorities replacing 
the 36 District Councils and 8 County Councils. With regard to the former Mid Glam 
County Council area, four new unitary authorities replaced the County Council and the 
six District Councils. Rhondda Cynon Taff C.B.C. took over responsibility for social 
services responsibilities for the area in which the Resource Centre was to be located 
Resource Centre. One of the first tasks of the Children and Young People Division of
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the newly formed social services was to develop a Children's Services Plan for the 
period 1997-2000 in response to a new directive from central government. The 
Secretary of State for Health had made an order under section 17(4) of the Children Act 
1989 requiring local authorities: to assess the need for the provision in their area of 
services under Part HI of the Children Act; to consult various bodies about the 
arrangement for planning how that need would be met; to publish the resulting plan; to 
have in place an agreed plan by 31 st March 1997; to repeat this exercise at three yearly 
intervals, with an annual review and updates (WO 1996).
This new planning requirement led to an extensive review of local need, current 
provision, and the planning of new initiatives and developments. This was undertaken 
under the auspices of the council's Children's Services Planning group via a series of 
special interest planning sub-groups, and their reports were included in the Children's 
Services Plan 1997-2000 (RCT 1997). In order to assist in the development of services, 
a framework for mapping needs and services was developed. It had been recognised 
that information about the use of resources available for children in need was patchy 
and resulted in difficulties in defining the resources that were available for a particular 
service priority. The Children's Services Planning Group had been working on the 
development of a grid that could be used as an analytical tool which would help in the 
process of mapping and evaluating children's services. It was felt that this would 
illustrate need and show whether services and interventions were located where 
agencies intended. The grid (Fig. 3) was based on the work of Hardiker and others on 
behalf of the Department of Health (Hardiker et a/1995). This was outlined in more 
detail in Chapter Four.
From its inception in April 1996, the Children and Young People Division had a 
clear intent to focus and concentrate on improving family support services with. One of
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the planning sub-groups focussed specifically on Family Support and Neighbourhood 
Development. In outlining its role, the sub-group commented that there were 
circumstances where it was relatively straightforward to identify a child in need (RCT 
1997, para.1.1), e.g. situations of abuse or where a family could not care for their 
children. Resources were allocated (properly) to such children as a matter of priority. 
Local authorities had found it far more difficult to identify and respond to children 
whose needs were less critical than those requiring protection or accommodation, 
although the Children Act 1989 definition of a child in need clearly encompassed a 
much wider group. The sub-group recognised that social services and service 
development initiatives tended to focus upon those children formally and individually 
processed as 'clients'. Schemes which promoted children's well being on a more 
universal or preventive basis were comparatively neglected despite evidence that 
service users often preferred such an approach because they regarded them as less 
stigmatising.
The sub-group was aware that the research indicated that children's 
development was more likely to be impaired in families 'with a high criticism/low 
warmth environment' (DoH 1995, 19). The research also noted that although this 
problem could occur in any strata of society, there was evidence that the adversities 
associated with social deprivation had adverse impact on family relationships and on the 
ability of families to meet their children's needs. Poverty (see Chapter Five), poor 
accommodation, limited employment prospects can all leave a family with relatively 
few resources for tackling the inevitable difficulties which could occur when bringing 
up children. Reference was also made in the Children's Services Plan to the impact that 
social disadvantage had on children's health and educational achievements.
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'It is no coincidence that families chronically dependent upon soci
al services 
and other agencies tend to live in neighbourhoods where problems
 of 
deprivation are most acute and widespread, with many needs and f
ew resources. 
In those areas, where social conditions are especially harsh, it is m
ore difficult 
for parents to safeguard their children's welfare'. 
(RCT 1997,2)
Given the levels of social and economic disadvantage within the a
uthority, the 
dilemma as to where the focus of investment should be was a diffi
cult one to resolve. 
Inevitably, it was noted, there would be large numbers of children 
with very critical 
needs who required 'safeguarding' and crisis services of a high sta
ndard. However, 
unless resources were also directed to 'promotional' and more gen
eral work (i.e. 
improving the quality of life, opportunities and amenities within th
eir neighbourhood), 
there was limited scope for sustained progress. The report of the F
amily Support and 
Neighbourhood Development Sub-Group acknowledged that the a
uthority had a strong 
tradition of neighbourhood development projects and that a numbe
r of new schemes 
were being established, including the Resource Centre that is the fo
cus of this thesis 
(RTC 1997). It commented that these had been the product of mut
ually beneficial 
partnerships between the statutory agencies and the voluntary orga
nisations, local and 
national. It saw the neighbourhood as a source of support to famil
ies, or by limiting the 
impact and duration of crisis, reducing the social isolation of vulne
rable parents and 
children, and harnessing the capacity of individuals within the com
munity able to help. 
As a consequence the sub-group saw the emphasis as being on em
powering local 
residents to become involved in the planning and the provision of 
such services.
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Encouraging these initiatives was seen as a crucial element of the Children's 
Services Plan.. The new planning process provided a new opportunity for 
communication, co-operation, and collaboration on the part of the agencies involved. 
Such an approach involved: agreeing values and objectives; sharing information to 
identify and agree target areas; appropriate sharing of resources, including relatively 
scarce skills in community development; determining outcome measures such as 
reduced rates of infant morbidity, numbers on the child protection register, school 
exclusions and evictions; looking for opportunities to work together in an integrated 
way as schemes are implemented, in order to avoid organisational problems; making 
joint applications for funding; producing neighbourhood children's services plans; 
contributing to the development of an anti-poverty strategy.
The approach proposed by the Family Support and Neighbourhood 
Development Planning Sub-Group was endorsed by the authority and included in the 
Children's Services Plan. The development of family support services linked to the 
concept of neighbourhood development was seen as being an essential cornerstone to 
the strategy for reducing the numbers of children in need within the authority.
Development of the Resource Centre / Community Profile
As a direct result of the Mid Glamorgan Social Services Strategic Plan 1993-94. 
each of the six areas within the authority was required to map existing services and to 
produce a local action plan for developing services to families within that area (SSD 
1993). In District A, in the absence of either therapeutic or community-based family 
centres, several multi-agency groups covering different communities in need were 
established, with the brief to review and develop community-based family support 
facilities. The community in which the project was established had suffered those 
changes commonly occurring across the South Wales valleys. Information from the
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Socio-economic Mapping project at the University of Glamorgan suggested a picture of 
major economic social changes taking place against a background of increased 
economic deprivation within the valley communities (Adamson and Jones 1996, 
Adamson 1999). An analysis of the 1991 Census data indicated key changes taking 
place in the pattern of employment and the structure of families. High levels of 
unemployment were matched by a high incidence of lone-parenting, features which 
coincide spatially with other indicators of poverty. The picture emerged of clusters of 
severe poverty located on the post-war local authority housing estates of the area. 
Adamson and Jones identified distinct and culturally diverging communities beginning 
to emerge. They identified these as being:
Traditional working class communities. Located in the terraced communities of the 
valley floor and associated with the remnants of industrial activity, these communities 
retain traditional political and cultural expressions of coal communities, even although 
the association with coal has become residual and the communities are characterised by 
high levels of male unemployment.
New working class communities. Formed from occupational groups established by 
the diversification of the Welsh economy in the post-war period. Characterised by 
wage and status diversity and changed cultural, political and consumption practices. 
Increasingly located in new private housing developments, often on hillside sites, this 
group demonstrates complex and contradictory relations with the traditional working 
class communities.
The marginalised working class. Located primarily on hilltop housing estates, the 
marginalised working class is characterised by high levels of unemployment and lone 
parenting, with associated patterns of deprivation. Identified elsewhere as an 
'underclass', Adamson and Jones suggest that this section of valleys' society has
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become increasingly socially isolated and stigmatised. The community chosen for the 
resource centre fell into this third category.
The estate in which the project was going to be based was an area of significant 
social need and economic deprivation. In current terminology it would be considered 
an area in which many of the children, young people, and their families are 
experiencing social exclusion. The setting was essentially semi-rural, with public or 
private transport required to reach the nearest sizeable shopping and amenity centres. 
The estate had suffered badly in recent years from economic decline. The housing 
estates covered by the initiative were in the Heart of the Valleys as described in the 
report of the Valleys Partnership to the European Task Group. The Partnership was 
formed to provide evidence of valleys' deprivation to the Task Group Review of 
European Structural Funds in anticipation of gaining Objective 1 status in January 2000. 
The report highlighted the existence of a number of key indicators of poverty and 
deprivation:
The level of gross domestic product within the Authority is well below the
UK average and is 64% of the EU average.
Economic activity is at a level of 69% compared with 79% across the UK.
The valleys suffer chronic high unemployment levels which are
consistently above the Welsh and UK average.
Life expectancy in the valleys is amongst the worst in Europe, In some
areas it is 5 years less than in other parts of Wales, which in its turn is 4
years less than the highest in Europe. 
. There is a marked skills and qualifications deficit in the Valleys. 33% of
people have no qualifications, compared to 25% in the rest of Wales. The
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proportion of professional people in the Valleys is less than half of the 
Welsh average.
(Valley Partnership 2000).
The area served by the intended Resource Centre covered two local authority 
housing estates, all located on a hillside overlooking the town. The area had a 
combined housing stock of approximately 2,000. The houses were typical of those built 
in the 1960s. Most remained in public sector ownership, with only a handful sold under 
the 'right to buy' scheme. The location and layout of the area were largely isolated, 
with many small cul-de-sacs, walled walkways, and alleyways. These areas had 
become 'gathering points' for young people who were seen as engaging in unsociable 
activities. Many of the properties had become unoccupied and were boarded up. 
Vandalism and graffiti were evident throughout the estate, as well as stray dogs and 
abandoned vehicles. Facilities were very poor, with only one general store serving the 
estate. The only bus service (serving the estate) ceased running at 6:00pm. The area 
had received a good deal of negative publicity from the media in recent years due to 
drug-related deaths amongst young people. Many of the residents held very negative 
feelings about life on the estate. As a result there was little sense of ownership by the 
residents, a high turn over of tenancies, and a general feeling of insecurity, lack of 
safety, and lack of pride.
The Ward Index of Socio-economic Conditions developed by the Welsh Office 
and based on the Jarman concept assisted in the comparison of deprivation between 
wards within Wales. The following factors are used as indicators of local socio- 
economic conditions: high unemployment, low economically active population, high 
levels of low socio-economic groups in the population, high population losses in the 20- 
59 age group, high numbers of permanently sick within the population, low levels of
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basic housing amenities, above average Standard Mortality Rate. The raw data for each 
factor is transformed, using the standard score techniques, to make each factor 
comparable; this results in a Z score. The higher the Z score, the higher the level of 
deprivation. A ward having a score of above 1.2 is considered deprived, whilst a ward 
with a score above 5 is considered very deprived. The ward in question had a Z score of 
5.3 (Welsh Office 1991).
The estates had a reputation for high levels of both drug and non-drug related 
crime, which had been reinforced following highly publicised television documentaries 
on the drug scene in the area. Some of the more extreme scenes portrayed were, 
according to local opinion, created by the television crew in order to add drama. 
Referrals to the social services child and family team covering the area had increased in 
recent years. A review of social services work in the area confirmed that a significant 
numbers of families were receiving support on a voluntary basis, with statutory 
involvement with several other families (Case Study Doc. 1). This included children 
whose names had been placed on the child protection register because of unresolved 
child protection matters, and children from the estate who were being looked after by 
the local authority. Other available data highlighted the large number of families with 
children in the area having no wage (26%) and the relatively high percentage of single 
parents.
Acquiring Resources.
The local multi-agency group had previously made an unsuccessful application 
to the Welsh Office for funding for a community-based, family-focussed project to be 
attached to the local infant school. Following the failure to gain funding, the proposed 
development was reviewed. It was felt that the experiences of other developments on 
the estates in question (e.g. play-bus sessions, drop-in drug surgery) had shown that for
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a children and family resource to be fully utilised it would need to be located within the 
target community. Although the younger children of the community attended the local 
infant school, it was approximately a mile from the estate on which the majority of 
children lived and was felt to be just too far for children and parents to attend regularly.
Given the difficulties in securing external grants, efforts were made to identify 
possible sources of capital and revenue funding. In addition, in order to justify any such 
investment, the need for such a provision had to be quantified and required an 
assessment of need in the area. A review of current provision in the wider area 
identified in an adjoining village an under-performing and under-used playgroup funded 
by social services. This raised the possibility of switching part or all of that funding to 
the new development. The playgroup in question had been established in an area of 
high social need many years previously during the 1970s. The playgroup had been an 
innovative development providing a valuable pre-school resource, particularly when the 
local infant schools did not provide nursery provision. Social workers or health visitors 
had referred a large number of the children attending during its early years. A review of 
the playgroup in 1992 had highlighted the fact that very few referrals to it had been 
made by either social workers or health visitors, and that the village was now quite able 
to sustain a part-time, voluntary playgroup without funding from social services.
These findings were reported to the County's Children and Families Sub- 
Committee in October 1993. It concluded that 'though a playgroup might well be 
required in the village, the authority had a duty to ensure that resources were targeted 
for best effect. The department, having initiated discussions with those using the 
playgroup, will explore with the relevant voluntary organisations the potential for 
developing provision in this area' (Case Study Doc.l). Given the political machinations 
subsequently played by members of the ruling political party, this was an important
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decision as the Council now allowed officers of the social services to begin discussions 
and negotiations over the future of the playgroup.
Local Politics
Mainly due to the recent provision of nursery education by the three infant 
schools in the area, it was clear by early!992 that a full time playgroup was no longer 
required in that particular village. What was required was a part-time playgroup which, 
with support, could be quite easily run by local parents on a voluntary basis. When the 
suggestion was first mooted that the full time playgroup provided free by the local 
authority should be replaced by a fee-paying, part-time playgroup run on a voluntary 
basis), it met with widespread opposition from vocal residents. This led to the local 
Councillor opposing the move and stalled the process of releasing the funding. 
Following local consultation it became apparent that the opposition to the changes did 
not come from parents of young children in the area but from others who had a vested 
interest in social services continuing to fund rental of the premises used by the 
playgroup, i.e. the church hall. The local drama group, which had as leading members a 
retired senior officer from social services and an active member of the ruling political 
party, used the church hall for their performances. In addition, another local activist 
was also a retired senior officer from social services who had established the playgroup 
many years previously. He was upset by the threat to 'his' project and canvassed 
locally to oppose the change. These people used their considerable influence both 
within senior management of social services and within the ruling political party to 
block the proposed changes, which were first formally raised with the department in 
July 1993, for nearly two years.
A series of meetings with local parents and other interested parties were held 
over the next eighteen months. These eventually led to an acceptance locally that a full- 
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time playgroup was not required and could not be justified (Case Stud
y Doc.2). In 
addition, great efforts were made to ensure that there was a group of m
others locally 
who were capable and sufficiently qualified to organise their own part
-time playgroup. 
The social services employed two of the mothers to assist in running th
e full-time 
playgroup for its final year, so that they gained valuable experience. I
t also funded 
several of the mothers to attend and gain the Pre-school Playgroup Ass
ociation's 
Certificate, in order to ensure that those interested in running the playg
roup were 
suitably qualified. Finally, social services donated all of the toys and p
lay equipment 
and for the first two years granted additional funding to ensure the volu
ntary playgroup 
became established and successful.
In spring 1995, with the support of local residents, a further approach w
as made 
to the social service's senior management (Case Study Doc.3). To tack
le the lack of 
support from councillors experienced earlier, a consultation briefing f
or councillors 
was organised in order to outline the proposals, i.e. that the revenue be
ing released by 
the withdrawal from the playgroup in one ward enabled the Resource C
entre proposal in 
a different ward to go forward (Case Study Doc. 4). At the councillor
's briefing, I made 
presentation, outlining the work undertaken to date to assess the needs
 of the two areas 
(Case Study Doc. 5). The agenda also covered the need to identify cap
ital funding for 
the possible purchase or renovation of a suitable building such as two 
council houses, 
although it was too early in the development to be specific about the e
xact costs. 
Following the presentation, the Chair of the Social Services Committe
e was convinced 
of the strength of the case for reinvesting the revenue in the proposed 
Children's Centre 
(Case Study Doc. 6). The local council member was only concerned w
ith retaining the 
playgroup in his village. He eventually agreed to the proposal, persua
ded by the
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significant efforts made to ensure that such provision continued. In reality he was 
outgunned and outvoted by the more senior and leading members of the council.
The lesson from this experience is that at a community level one must be aware 
of the possibility for challenge from any quarter to any change or development. It is 
essential to consult widely at the beginning of any enterprise and not restrict one's 
consultation to those who actively support the proposal. Political leaders are clearly 
crucial given the power they have to agree or to hold up or stop developments, 
particularly if local authority planning agreement and for funding are required. If time 
and budget allow, public meetings, flyers to all houses in the affected community, a 
house-to-house questionnaire, are all ways of ensuring that the widest consultation takes 
place so that positive proposals for change can be taken forward with the minimum of 
delay.
As with any new and innovative development such as the Resource Centre, an 
element of luck and good fortune is required. At the councillor's briefing, once the 
main issue of revenue funding had been discussed and agreed, councillors and the 
Assistant Director for Children's Services discussed how best to use a capital allocation 
of £200,000 that had only recently been made by the Council to the Children's 
Department. The Chair of the Social Services Committee made it clear that the family 
centre proposed in his own ward and requiring £150,000 would have priority. With the 
minimum of discussion, the remaining £50,000 was allocated in principle to the new
initiative.
The approval of the full Social Services Committee would eventually have to be 
formally gained, and there would invariably be other pressures on the capital budget. 
The support, however tentative, of senior councillors and the Assistant Director was 
sufficient to give the project further momentum and to boost the morale of the planning
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group. The planning group felt that they had been battling away for many months with 
little to show for their efforts, so it was important for their morale that some core 
revenue and capital funding had been identified and in principle agreed. This would 
also give confidence to the Housing Director, who had to convince both the Housing 
Committee and Planning Committee of the District Council of the value and viability of 
the project. On the advice of the Chair of the Social Services Committee, the proposal 
for transferring funding from the playgroup to the Resource Centre, and a report on the 
outcome of discussions and developments to date in regard to the playgroup went to the 
Children and Families Sub-Committee of the Social Services Committee in July 1995 
(Case Study Doc. 7). The Sub-Committee endorsed the developments to date and 
agreed that the resources released could be reinvested in other local developments. 
Formal discussions with Barnardo's and the District Housing Department were now able 
to proceed. Given the reorganisation of the local authority in April 1996, it was felt 
important that formal agreements be gained from all parties prior to reorganisation if 
further delay was to be avoided. Given the lack of other resources available, the 
£32,000 revenue from the playgroup proved crucial in moving the development of the 
Resource Centre forward.
In parallel with the discussions that were taking place with about the playgroup, 
consultation was also continuing with both voluntary and statutory agencies and 
parents, and with a multi-agency planning group was being established to co-ordinate 
and drive the project forward. The initial proposal for basing the Resource Centre near 
to the infant school was acknowledged to be impractical. The multi-agency group 
agreed that efforts would be made to locate a family support project nearer to the 
identified community. Once local authority core revenue had been identified, efforts 
were made to identify other potential partners who would be willing to invest in the
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initiative. It was proposed by the social services that the project be fronted by a 
voluntary organisation for two main reasons. First, for the provision to have the 
confidence and support of the community, it was felt that it should be managed by an 
independent voluntary organisation. Communities, it was known, can mistrust the role 
of statutory agencies, particularly social services which are often perceived as being 
primarily concerned with investigating child protection matters and removing children 
from their parents (Audit Commission 1994). Although the majority of families with 
whom social services had contact were involved on a voluntary basis, all agreed that the 
project should be managed independently of the social services.
The second reason for involving a voluntary organisation is that they are often in 
a position to contribute towards capital and revenue costs, either via their own funding 
sources or by being able to attract external funding. All the large national voluntary 
organisations operating in the county were canvassed as to their interest and funding 
availability. The voluntary organisation which eventually agreed to become a partner in 
the venture was Barnardo's. The social services already had a number of successful 
partnerships with Barnardo's and in 1993 had previously discussed the possibility of 
seeing the new initiative as an extension of an existing Barnardo's project. The project 
manager was very supportive of the idea, although initially it failed to gain the support 
of Barnardo's head office as it did not fit in with their national priorities at the time.
Community Empowerment
By 1995 Barnardo's national priorities now included community focused work 
within communities and they become convinced that this new initiative had the 
potential to be a valuable resource for the community. Barnardo's agreed to contribute 
to the revenue funding of the initiative on a twelve-month pilot basis, with the option of
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match funding from the social services in subsequent years, if the pilot proved to be 
success (Case Study Doc. 8, Doc. 9 and Doc. 10).
The involvement of parents from the area in question was seen to be essential 
for developing a successful project. Fortunately, via the Area Housing Officer, contact 
was made with a group of parents who had been campaigning for a children's activities 
centre for the area. They had carried out a door-to-door survey of families on the estate 
to ascertain what types of support services were required. 55% out of the 182 
households that made up the estate were canvassed for their views as to how the 
resource should be developed and managed, and what type of activities/services should 
be provided (Case Study Doc. 11).
The vast majority were very supportive of the venture, saying that they and their 
children would use the resource. There were 179 children in the 100 households 
surveyed, with 45% being 5 years or younger. This survey proved to be very helpful in 
gaining local support and was used as part of the bid to obtain funding. The parents 
subsequently formed themselves into a voluntary organisation, referred to in the thesis 
as the 'Parents' Group', and they became key members of the multi-agency planning 
group. The development and demise of the Parents' Group are commented upon later in 
this Chapter. A presentation to senior managers within social services further outlined 
the arguments for the development and the philosophy underpinning it (Case Study
Doc. 12).
Following a review of the buildings available in the area, it was clear that the 
only property available for a Resource Centre was from the local authority housing 
stack. Discussions took place with the Housing Department of the District Council. 
The local Housing Manager was an active member of the planning group which began 
to meet regularly from the summer of 1995 (Case Study Doc. 13). The suggestion of
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converting two council houses into a Resource Centre gained the full support of the 
District Council's Housing Director. From discussion with social services and with the 
eventual assistance and support of local councillors, funding had previously been 
identified to meet the initial cost of renovating the two council houses. As with other 
initiatives of this nature, it is my experience that once they gain general support and a 
momentum of their own, further funding and support can usually be found to meet the 
increased costs that inevitably arise. In this case the initial renovation costs of £50,000 
eventually rose to over £100,000.
By August 1995 the aims of the project were clarified. It was to work with the 
community in order to:
  empower local people to have a voice in the provision and utilisation of 
resources;
  enable residents to define their needs and the resources necessary to 
attempt to meet those needs;
  encourage self-help strategies to deal with sensitive issues affecting 
young people, young mothers, and children under 8 years, and to work 
with parents and other agencies to develop a community response to 
issues such as the number of recent drug related deaths.
(Case Study Doc. 8)
Barnardo's were keen to invest and to lead on the project, but as an extension of 
an existing scheme that already existed with the social services, rather than as a new 
self-standing project. Given that it was the project leader of this scheme who had been 
involved with the proposals from the beginning and had played a key role in persuading
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Barnardo's of the importance of the development, this arrangement was not unexpected. 
In line with their national policy, Barnardo's would only give agreement for a 12-month 
pilot project. This created some difficulty in appointing staff, given the short-term 
nature of the contracts. Because the planning group was sufficiently confident that the 
development was needed and that the pilot project would confirm the need for more 
permanent commitment, this short-term arrangement was felt to be acceptable. In 
reality it was also recognised that without Barnardo's support, however tenuous at this 
point in time, the whole development might be put in jeopardy (Case Study Doc. 9 and 
10).
The next hurdle to overcome was to gain the agreement of the District Housing 
Committee to the proposal that two houses be permanently allocated to the social 
services for this development, and to gain approval from the District Council Planning 
Committee to the change of use. Given the previous experiences with regard to the 
need for local political support, great efforts were made to ensure that the local District 
councillors were informed of the proposed development and of the local support, and 
for them to give it their support and endorsement. From the beginning the local 
Housing Manager and the Director of Housing were very supportive of the 
development. In August 1995 the Housing Committee agreed to transfer the two 
council properties on a rent-free basis to the social services, pending planning 
permission by the Mid Glamorgan C.C. Planning Committee (Case Study Doc.14).
As the local District councillors and the majority of residents were fully in 
favour of the development, it was envisaged that the planning application would be 
approved without any difficult. This was an issue that had not been considered by the 
Resource Centre Planning Group and could have proved disastrous in terms of 
preventing the project proceeding further. Little attention had been paid to the need to
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gain planning consent and so no work had been done in terms of understanding the 
process and the criteria against which applications are considered, e.g. canvassing 
councillors on the Planning Committee, advising officers servicing the Planning 
Committee, etc. Discussions with the Planning Department initially proved to be 
problematic. It was the view of the Planning Officer that the change of use would 
generate increased traffic, increase the demand for parking and potentially create 
disturbance for nearby residents, in what was primarily a residential area. As a result, 
he was intending to advise the Planning Committee to turn down the application. It was 
agreed that one way forward was for representatives of the Planning Committee 
including local councillors to make a site visit and meet local residents.
An urgent site meeting was organised for members of the Planning Committee, 
where the plans and intentions were clearly outlined. Members of the local parent's 
group and their neighbours had the opportunity to speak to the councillors and planning 
officers, assuring them that local residents were all in favour of the proposal and that 
little additional traffic would be created by the Resource Centre. It also assisted our 
case that positive media publicity giving support to the development from the local 
community was gained (Case Study Doc. 15 and 16). As a result, planning permission 
was granted by the Chairman and Vice Chairman of the Planning Committee in 
February 1996 (Case Study Doc. 17 and 18). As this intention was known in advance, 
the County Children and Families Sub-Committee received an update on the proposal 
and formally endorsed the funding to the Resource Centre in January 1996 (Case Study
Doc. 19).
Alongside these political and policy making processes, work was continuing in 
drawing up plans for the refurbishment of the properties, with all parties actively 
involved. As anticipated, the tenders for the work far exceeded the £50,000 allocated.
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My view at the time was that given the positive publicity in the local press and the 
support of leading local politicians, additional funding would be made available should 
this required. By the time the tenders had been accepted and work started, local 
government reorganisation had occurred and a new political framework was in place. 
As anticipated, the refurbishment would cost in excess of £100,000 (Case Study Doc. 
20 and 21), with additional funding being secured from the new Rhondda Cynon Taff 
social services. In order to ensure continued political support for the scheme prior to 
and following the hand-over of responsibilities to the new unitary authority, a report of 
the development to date went to the Rhondda Cynon Taff Social Services Committee at 
the time of local government reorganisation. (Case Study Doc. 22)
From its inception there were two views as how the project could be sustained in 
the long-term. The first view held that given the presence of a group of interested 
parents from the estate keen to form a voluntary organisation with charitable status, this 
group would be able to take over the running and management of the project within a 
three year period if given sufficient support, training and encouragement. The second 
view, and this is my view, was that it was far too ambitious to expect an inexperienced 
community group (which had never individually or collectively had any experience of 
raising funds, employing and managing staff, managing budgets, etc.) to run a 
Resource Centre within a relatively short period.
The concept of community capacity building was then in its infancy, although it 
is now accepted as being fundamental to the sustainability of community ventures. 
Local management of the Resource Centre might well be a long-term aim but 
experience elsewhere suggest that in the short and medium term the management of the 
project would need to be provided by an existing credible organisation such as 
Barnardo's. There are exceptions to this and one must be always mindful that, where
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local capacity and experience exist, local management should be pursued. The 
experiences of a community initiative in a similar locality confirmed that a period of 
perhaps 10 years was necessary for volunteers from a community to gain sufficient 
confidence, skills and ability to run such initiatives themselves (Thomas (1999).
From the early stages of the Resource Centre, once the Parents' Group was 
identified, they became key players in all aspects of the development. Every effort was 
made to make them feel full members of the management group. Once a building had 
been identified (i.e. two empty council houses that were to be converted into the base 
for the project), they were part of the group that negotiated with the local authority 
architect how the building should be designed (Case Study Doc. 23). In due course 
they decided on the room lay-out with an Under 8's Advisor, decided colour schemes 
and the purchase of play equipment, and subsequently were part of the short-listing and 
interview panel for the Project Co-ordinator.
The Experience of the Parents' Group
The experience of the Parents' Group, including (sadly) its eventual demise, 
offers a number of important lessons about how such community groups might survive 
long-term. The enthusiasm and commitment of the Parents' Group to the development 
and success of the Resource Centre, particularly in the early days, should not be 
underestimated. Every effort was made to involve them in all facets of the development 
(see minutes of Planning Meetings Case Study Doc. 13). As outlined in the interviews 
of key players, (Case Study Interviews 1. 3. and 6), the group received considerable 
support from a number of parties: 'In order to gain additional support, Interlink became 
involved. They were for a time very active in supporting the Parents' Group 
particularly in relation to sorting out some constitutional problems, trying to help them 
sort out the internal difficulties, and in arranging some basic skills courses' (Case Study
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Interview 1). Forming a voluntary organisation with charitable status was quite an 
achievement and gave the group members a good deal of confidence. Nevertheless, as 
can be seen from the interviews with those involved, internal tensions and personality 
clashes developed to such a point that they eventually led to the Parents' Group 
disbanding (Case Study Interviewsl. 3.6.7 and 8). The members felt that as the 
Resource Centre developed, it adopted more of an overly bureaucratic culture which for 
them was characteristic of Barnardo's. When there were staff changes in the project, the 
parents' group became less involved in the planning of events and activities and felt on 
the periphery of the project. 'On the appointment of a full time co-ordinator things 
began to change. The Parents' Group felt that the centre moved to a more inward 
approach. Barnardo's way of doing things was, we felt, imposed on the running of the 
Centre' (Case Study Interview 7). It is clear that the staff of the Resource Centre had no 
such intention, although the internal difficulties within the Parents' Group did make 
them on occasions less reliable then previously. The Parents' Group focussed more on 
fund raising and organising occasional events or trips, playing a lesser role within the 
Resource Centre.
Given the degree of tension that existed at times, it is not clear how this might 
have been resolved. Certainly the Parents' Group on occasions felt unsupported, 
although support at any time was only a telephone call way. Lessons from this 
experience suggest that staff within such community-based initiatives need experience, 
skills, and an understanding of the development and learning needs of such community 
groups. In addition, an understanding is required of how such community-based, 
family-support initiatives link into a community-development model of community 
empowerment. The skills required by members of the Parents' Group to operate as a 
voluntary organisation were not fully recognised or acknowledged.
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Evaluating the Value and Impact of the Children's Resource Centre
The Resource Centre was not established in order to identify and measure what 
impact and outcomes it would have on the children and families in the local community. 
It was developed in the belief that services to families experiencing difficulties were: 
best provided at a local level; developed in conjunction with parents, in a non- 
stigmatizing manner; available universally, on an open access basis, to any child or 
family who wanted to avail themselves of the services provided (Audit Commission, 
1994). This meant that a more scientific methodological approach, i.e. a Randomised 
Control Trial approach to test out the impact and effectiveness of the Resource Centre 
over time, could not be used. In order to evaluate the initiative, a less empirical more 
qualitative approach had to be adopted.
The Resource Centre opened its doors in the summer of 1996 and was officially 
opened by the Member of Parliament, the Mayor and Leader of Rhondda Cynon Taff 
C.B.C. in April 1997 (Case Study Doc. 24). The Resource Centre at that time provided 
a range of activities and services to children and their parents (e.g. play and study 
opportunities during the day time, after school, evenings and school holidays). The 
Resource Centre was also used as an advice centre for statutory agencies such as social 
services and health visitors. As Barnardo's had only made a commitment for a twelve 
month pilot project, it was important that the Resource Centre was seen to be an 
immediate success both by local residents and Barnardo's (Case Study Doc 25). A local 
newspaper story from October 1996 indicated the range of activities being provided 
(Case Study Doc. 26). The staff complement comprised a full-time community 
development worker, a play-leader, and a part time play-worker and administrative 
assistant.
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The review of the Resource Centre held in the spring of 1997 involved 
discussions with key agencies and the Parents' Group. It incorporated the results of a 
user consultation exercise (Case Study Doc 27). Comments from statutory agencies 
were generally positive. Local schools commented about the pride children showed in 
the work they produced at the Resource Centre. Social services commented that, after 
only 8 months of a pilot scheme, referrals to them had more than halved. Health-agency 
comments were particularly positive about the parenting groups. A sample of users of 
the Resource Centre and local residents were sent a questionnaire about their view of 
the Resource Centre in regard to the facilities available, the volunteers, activities 
available, the staff, and the overall value of the Resource Centre to the community. The 
majority of the comments were very positive.
Overall the returns rated the Resource Centre as: 38.1% excellent
44.4% very good 
15.1 %good 
1.55 poor 
The review of the Resource Centre concluded that:
'the pilot period proved that there was a need for the Resource Centre; the
community benefited from the service; statutory and voluntary agencies input
was appropriate; the Resource Centre has considerable potential for further
development'.
(Case Study Doc. 27,1)
Making reference to the Mapping of Needs and Services Grid Fig. 3 (referred to 
in Chapter Five), the review judged that the Resource Centre had made real progress in 
developing services in regard to Level 1 aspects of need, with its programmes involving
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children, young people and adults from the area, and its volunteer training programme. 
Level 2 aspects of need were partly being met through the availability of the agency 
surgeries that were being held at the Resource Centre. Generally it was felt that, with 
the involvement of volunteers from the estate along with the Parents Group, there was 
an emerging willingness for people to take ownership of the issues affecting the estate. 
Regarding the future of the Resource Centre, the review concluded that:
'There is no doubt that the Resource Centre has brought much needed resources, 
interest and development to the estate. The eight months of the pilot has 
developed a core of interest from which more can grow. This growth not only 
involves service delivery to meet core objectives, but equally important should 
lead to the greater involvement of local people in identifying need, finding 
resources to meet this need, and contributing to the improvement in the 
environment'. 
(Case Study Doc 27,7)
Following this review, Barnardo's and the social services agreed a three year service 
level agreement which initially guaranteed funding for the Resource Centre until 2000 
(Case Study Doc. 28).
During 1998 the Housing Department began to consult residents about possible 
options in relation to redevelopment for the area. These consultations were 
subsequently totally ignored because of the cost implications. This lengthy and 
unsettling process is outlined in more detail in the interview with the Housing 
Consultant (Case Study Interviews No. 2). After much delay the estate immediately 
surrounding the Resource Centre was demolished during 1998-9. As the residents 
moved from the estate, so their houses became open targets for vandalism, and the
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majority of properties extensively damaged. This caused enormous problems for the 
project, which at one time considered closing due to vandalism to its own building and 
the threats to staff. Because of these developments, the numbers of children and young 
people accessing the Resource Centre fluctuated greatly during this period, as did the 
number of volunteers involved. A local Housing Association was successful in gaining 
the tender to redevelop the site, with only a third of the number of dwellings that 
previously existed, and great importance being given to the needs of residents both 
young and old. This rebuilding of the estate began during 2001, with a finish date of 
2003.
Barnardo's had developed a Standards Manual to ensure that all its projects were 
working to similar objectives across a broad range of standards (Barnardo's 1999 a). 
Against each standard, the project had to: identify a standard outcome and measurable 
outputs; be clear about the method of monitoring; measure the performance achieved 
during each period. The project had then to prepare an annual Scheme Plan, together 
with an effectiveness strategy which monitors the performance of the project. In 
addition, the local authority agreed a service level agreement with Barnardo's. The 
agreement outlined the authority's expectations in relation to the activities and 
initiatives undertaken by the Resource Centre. It was monitored on a quarterly basis. 
The agreements were generally for a three years period with an annual review (Case 
Study Doc. 25 and 28).
In line with the Barnardo's nationally agreed expectations, the Resource Centre 
has produced annually a scheme plan (Barnardo's 1999b), an effectiveness strategy 
(Barnardo's 1999c), and an annual report (Barnardo's 2000). The scheme plan outlines 
the aims, values, and service outcome to which the project aspires; it describes the 
services provided, along with eligibility criteria, staffing structure, and budget. The
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effectiveness strategy outlines the intended outcome for different measures. For 
example, the Resource Centre sought to provide 'an improved quality of life for 
children, young people and their families living on the estate', with a performance target 
of 75% of user families identifying specific positive changes in their lives (Barnardo's 
1999). Such targets were impossible to achieve when the estate on which residents live 
is going though such major turmoil.
The annual report highlights the progress, changes, and effectiveness of the 
activities and initiatives that the Resource Centre has undertaken. The annual report for 
the period 1999-2000 reports that the estate regeneration had started (Barnardo's 2000). 
As referred to in the interview with the Housing Consultant (Case Study Interviews 2), 
this process had not been without its difficulties, had caused enormous upset amongst 
the tenants, and had created a good deal of animosity against the council. As the report 
outlines, this resulted in extensive vandalism and damage to the empty properties, 
which inevitably had serious repercussions for the Resource Centre and its staff. On 
occasions staff were threatened by young people during a phase when the centre was 
experiencing a good deal of vandalism.
In spite of the difficulties, the Resource Centre continued its work. The Annual 
Report 2000/2001 outlines the activities and progress being made, with children from a 
wider area attending the activites (Barnardo's 2001). The Scheme Review held in early 
2001 was based on consultation with children, young people, and parents. This review 
highlighted the high levels of satisfaction that service users, parents, and volunteers felt 
about the Resource Centre, particularly in relation to the after school-clubs and the 
junior youth club. A successful Sure Start bid to work with teenage parents could not 
be proceed because of the small population in the area. As a result, the funding was 
transferred to another needy estate. Subsequently, the Resource Centre began to
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develop a support service to families with young children on this second estate and 
widened its sphere of influence and action.
To a large extent, the Centre's effectiveness strategies and annual reports were 
used as the main vehicle for feed-back and the sharing of information. Due to the 
regeneration of the estate on which the centre was based, social services agreed to 
continue funding the initiative until the new estate was established, and then to carry out 
a full review of the role of the Resource Centre against the needs of what would be in 
essence a 'new' community. As part of the annual review, the Resource Centre 
canvasses the views of both users and statutory agencies (Case Study Doc. 29). For the 
Annual Report 2002 consultation was undertaken during February 2002. The 
consultation with young users of the Resource Centre was divided by age; comments 
were gained via discussion groups led by a member of staff. The youngest age group 
(aged 4-7 years) said that they enjoyed using the Play Station, role-play, painting and 
out-door play. They disliked having to clear up, stories for the older children and using 
the theme 'Tweenies', which they thought childish. The group aged 8-11 years enjoyed 
trips out of the Resource Centre, going swimming, using computers, cooking, painting 
and group games. The children disliked it when fighting broke out, and questioned the 
way staff had handled a situation. They wanted more competitions, camping and 
games. The oldest group aged 12 plus were clear about what they liked (musical and 
sport equipment to use, cooking sessions, house rules, tea and toast sessions) and 
disliked (the misbehaviour of some members, lack of a gym and skateboarding area).
Fundamental to the work of the Resource Centre has been the involvement and 
consultation with users/parents. Consultation with parents has in the recent past proved 
very difficult. For the year 2001, questionnaires were sent to all parents whose children 
were using the Resource Centre, with very few of the questionnaires being returned.
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For the year 2002, a combination of a telephone survey coupled with individual 
interviews was carried out. The parents held positive views about the value of the 
Resource Centre and the impact it has on the behaviour of their children: 'Since her 
older son has moved from the after-school sessions to the youth sessions, his behaviour 
has changed and she no longer has problems with him at home; (Case Study Doc 30). 
'Since my child has been attending the after school sessions, his behaviour has 
improved and he really enjoys attending' (Case Study Doc. 30).
'I would like to express that as a parent I am more than happy with the service 
provided by the Activity Resource Centre. My youngest son enjoys the after 
school sessions and the trips organised by the Resource Centre. I find all the 
staff very friendly and helpful, as well as being very patient with the children'. 
(Case Study Doc. 31)
The consultation reports clearly demonstrate the wide range of activities that 
were taking place and which appear to indicate a high level of satisfaction by the young 
users of the Resource Centre. The one main fault of this approach to consultation is that 
it is undertaken by members of staff. This might well inhibit people giving a true view 
of how they feel about the Resource Centre. Comments from agencies having contact 
with the Resource Centre were very positive, both in respect of the Resource Centre and 
the new development on another estate. A primary school headteacher said: 'The 
Centre provides essential support to some of our families. In my experience Barnardo's 
are providing an excellent service to the community of both T and G'(Case Study Doc. 
32 i). A a social services team manager commented that The families that attend the 
project are very motivated and have been fully involved in its development' (Case 
Study Doc. 32 ii). What is important to note is that none of the comments, particularly
Page 348
___________Chapter Eight: Development and Evaluation of a Resource Centre 
from the statutory agencies, are able to refer to actual improvements in outcomes for the 
children who attend other than that the parents see an improvement in their child's 
behaviour.
Discussions by the author with key players in the development of the Resource 
Centre took place in order to gain an overview of how the development of the Resource 
Centre was perceived since its opening in 1996 (Case Study Interviews). Based partly 
on these discussions, the various consultation exercises, and the experiences of 
establishing the Resource Centre, a number of themes emerged. Throughout the short 
life of the project efforts were made to involve parents in the development of the 
Resource Centre. The issue appears to be more about the level of involvement and 
participation. Clearly some who were involved at the beginning feel that they became 
less influential and resent this loss. Other similar initiatives have found that 
communities may respond differently in terms of their level of involvement and 
participation, and the attitude and relationship with the project staff is seen as a crucial 
element (Thomas, 1995). It may be that the change in personnel at the Resource Centre 
played a more significant role than initially realised.
As Chapter Six makes clear a community-based resources, often referred to as 
'family centres', can follow several different models, which are able to point to studies 
that have evaluated their work. It is not surprising that different stakeholders involved 
in the Resource Centre may have different expectations. This experience confirms that 
efforts must be made to ensure that the purpose and role of such a centre, or indeed any 
community-based service, need to be clarified . It must be clear with all concerned 
exactly what it is trying to be achieved, and what methods and approach will be 
adopted. What the research findings strongly endorse is that the views of users should 
have a strong voice in the development and provision of any services if they are to be
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fully effective (Fraser et al 1997;! Katz 1997). The chapter confirms the difficulties in 
attempting to evaluate the impact of a community initiative in terms of outcomes for the 
children and families who make use of the services and activities provided. As the 
Resource Centre was not established as a 'research-focussed' initiative, the evaluations 
that did take place were based mainly on soft data, i. e. the views of users and referrers, 
which in the main were very positive.
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CHAPTER NINE CONCLUSIONS AND POLICY RECOMMENDATIONS.
The final chapter comments on the findings of the research literature, places the 
development of the Resource Centre within the changing political policy context, and 
identifies policy issues that need addressing if family support is to reach the most needy 
and disadvantaged children.
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CHAPTER NINE CONCLUSIONS AND POLICY RECOMMENDATIONS
Introduction
This concluding chapter of the thesis revisits the research tasks and comes to a 
number of key conclusions. Issues arising from a review of the process of establishing 
the Resource Centre are discussed in relation to research tasks. The chapter concludes 
with a series of policy recommendations. The first two chapters of the thesis outlined 
the main developments and legislative changes that have occurred in relation to social 
care and family support to children and young people over the past 150 years. It is 
important to note the significant positive policy shift introduced by New Labour 
towards children, young people, and their families that has led to numerous legislative 
changes, policy developments, and research initiatives. There has been an increase in 
investment in preventive programmes for children, young people and families in need 
e.g. Sure Start, On Track, Children's Fund, Cymorth, and attempts to reduce child 
poverty (as reviewed in Chapter Five). There are also raised expectations that statutory 
agencies will develop, plan, and deliver more effective services. Strategic plans for 
assisting children in need linked to additional funding are now demanded of all local 
authorities in the UK. In addition, local authorities are expected to achieve outcomes 
linked to performance indicators (Pis) for children in need. In practice this has proved 
difficult to achieve as Pis are sometimes difficult to measure and as here is little 
evidence as to the best way about achieving improvement.
The first task of the thesis was to explore the distinction between social 
casework and family support. Chapter Three gives a history and explores the meaning 
of social casework since Victorian times, and raises a number of issues currently 
confronting the social work profession. The literature review of social casework gives a
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mixed picture. The discussion in relation to evidence based practice in Chapter Six 
highlighted the two camps that exist. The first requires a scientific approach to 
research, using, for example, Randomised Control Trials (Oakley 1996; Macdonald 
1996). The second argues that social work is an art and cannot be measured (Jordan and 
Jordan 2000; Frost 2002). The weight that one gives the respective research studies 
seems to depend largely on which camp one supports. As outlined in Chapter Six, there 
is much that social work can be proud of, though the current state of practice raises 
many concerns.
Local-authority children's services are seen as the key agencies in working with, 
and co-ordinating services to children in need and their families. Their role in 
identifying 'need' and developing and maximising available family support services is 
thus crucial. A serious recruitment crisis, low staff morale, loss of government and 
public confidence, coupled with an under-resourced service, has resulted in children's 
service being at crisis point. Given the high profile of the many inquiries into the deaths 
of children, the need to avoid such scandals and the fear of failure have clearly 
influenced the shape of social work practice in general and child protection practice 
specifically. A non-accidental death is a classic instance of low probability / high 
consequences that inevitably leads to risk-adverse cultures and practices. The fear of 
public inquiries hangs over professionals. As Cooper et al state: 'the culture of public 
enquiries into child deaths and abuse scandals, allied to media outrage and the 
vilification of professionals, has put the entire system on the defensive and sapped the 
confidence of those working within it' (Cooper et al 2003,23). During the early 1990s 
an overwhelming criticism built up of the processes that had sought to transform these 
families from their 'dysfunctional' mode to a 'healthy one. Instead of attempting to 
work therapeutically with families, the focus of social work intervention shifted to
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protect children by identifying potentially dangerous parents (Parton and Parton 1989). 
Parton suggested that 'child abuse, once seen as 'essentially a medico-social problem', 
was increasingly seen as a 'socio-legal problem where legal expertise takes pre- 
eminence' (Parton 1991). As Howe predicted:
'Social workers would have to become investigators and not family 
caseworkers. Managers would have to become designers of surveillance systems 
and not casework consultants. Parents would have to become objects of inquiry 
whose behaviour could be predicted and not people whose skills could be 
improved. The shift is from therapy and welfare to surveillance and control'. 
(Howe 1992,497)
Unfortunately, far from producing a service that is both equitable and helpful to 
children and their families while affording protection to children from abuse, the 
evidence from many studies over the past ten years indicates that the majority of child 
protection referrals are closed with no further action or provision of services quite early 
in the process. Those not subjected to registration continued to receive little or no 
monitoring, and the children and families involved receive little or no practical or 
professional help (DoH 1994). Recent inspections of children's services suggest that 
little has changed (SSIW 2003 b). These problems were compounded by an ever- 
increasing paper chase and over-large case loads, which results in the quality of 
assessments of new referrals is poor, with preventive work being ignored. Given the 
poor levels of assessments and planning few looked-after children had quality care 
plans which had a dynamic element, and then with little focus on children returning 
home. The result, particularly in Wales, is increasing numbers of children who are
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accommodated by local authorities, many being placed out of county well away from 
their home area, a situation reminiscent to that in the early 1970s (ADSSW 2004).
Policy Recommendations
Policy Recommendation 1: There is an urgent need to raise the importance given 
to social casework and to raise the status of social casework practitioners.
Though the evidence of the effectiveness of social casework is mixed (see
Chapter Six), social workers have a key role in undertaking assessments of need, 
providing targeted intervention in appropriate cases, and in accessing family support 
services. One of the basic faults in social work has been the low priority given to social 
casework. Evidence of this is the low status, esteem and pay given to practitioners. 
Minty suggests that there is a fairly widespread assumption that social work skills and 
knowledge are things to be perfected in a few years of direct contact with clients, rather 
than being the task of a life-time (Minty 1995). Two of the prime tasks of management, 
he argues, should be to make it possible for good practitioners to remain in practice and 
to insist that they obtain quality supervision and the necessary learning opportunities to 
develop up-to-date mastery in practice (Minty 1995). Jordan suggests that part of the 
reason for the demise of social casework is related to it being reduced to the 
implementation of detailed guidelines and instructions from government sponsored 
researchers (Jordan and Jordan, 2000). The challenge for the social work profession is 
to rise above this narrow view and to allow practitioners to be charismatic and flexible, 
and to have the capacity to improvise and innovate. As Jordan and Jordan state: 'What 
it (social casework) does not need is the dreary, mechanistic, systematic technocratic 
approach that puts clients into categories and produces a ready made package according 
to a pseudo-scientific classification of their deficits' (Jordan et al 2000).
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One approach that should be considered is referred to as constructive social 
work, which proceeds on the assumption that users, no matter what the circumstances, 
have significant resources within and around them but that the way they 'are storied' is 
key to opening up new and more positive experiences. Instead of providing the 
practitioner with information about the causes of the problems, so that he or she makes 
an expert assessment and prescribes a 'scientific' solution, the user is encouraged to tell 
the story of the problem in a way that externalises it, giving more control and agency 
and creating new perspectives on how to manage and overcome it (Parton and O'Byrne 
2000).
Policy Recommendation 2: There need to be significant increased investment in 
family support services.
Large sections of the literature reviewed in the thesis about the effectiveness of
family interventions (see Chapter Six) are American based, and one has to exercise 
some caution in how far the conclusions can be transferred to UK culture. Some of the 
evaluations and research findings are inconclusive, due to the short-term nature of the 
research and to questions about the credibility of the methodologies adopted. 
Nevertheless, as concluded in Chapter Six, there is substantial evidence to show that 
certain types of family based prevention / support programmes are beneficial to 
families. The majority of the research studies reviewed in Chapter Six confirm and 
complement respective findings and show that most services and interventions are 
valued by parents and have benefits for most users (Statham 2000). The research also 
gives very clear indications as to the type and continuum of family and social care 
services that families welcome and which have proved to be most effective in 
improving outcomes for children.
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One of the key conclusions emerging from the literature review is that effective 
family support requires action at different levels and at different times in the family life 
cycle. It is acknowleged that some families will need long-term intensive support to 
stay intact. It may be stating the obvious that families who have experienced long-term, 
intractable problems will need long-term professional support, probably from a number 
of specialist providers, if the family is to provide a safe and nurturing experience for the 
children. Unfortunately practice indicates that even families with long-standing, 
intractable problems receive only short-term support from statutory agencies 
(Yoshikawa 1994; Macdonald and Williams 2002). An evaluation of family support 
services in one local authority concluded that the service was often dealing with 
problems whose origins went back years rather than months, and th at opportunities for 
earlier more effective interventions had been missed. (McDonald and Williamson
2002). One of the reasons for this situation is that though the government has made a 
significant investment in preventive services such as Sure Start, most resources used by 
statutory agencies are still focussed on high risk situations and crises (Cooper et al
2003). The Chief Inspector for Wales in his annual report in 2003 commented that 'the 
undertaking of core assessments are sometimes delayed. Consequently children's needs 
are identified only when they have increased in complexity. This perpetuates a cycle in 
which authorities are unable to allocate sufficient resources to early and effective 
intervention to support families' (SSIW 2003a). As Kendall and Harker state: 'Social 
care must shift its focus away from the last minutes, crisis point interventions which all 
too often characterise today's service provision. The single most important change that 
needs to take place in children's services is greater investment in prevention' (Kendall 
and Harker 2002).
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Policy Recommendation 3: The government must continue to give high priority to 
reducing the levels of poverty experienced by children and families.
One key impact of New Labour's policy shift is that structural issues that have a
huge impact on communities and families are now being addressed. Issues such as 
'poverty', 'social exclusion', 'community regeneration' (which are reviewed in Chapter 
Four) are now high on the government's agenda. The Communities First initiative 
across the 100 most deprived communities in Wales is an excellent example of this 
drive towards social and community regeneration. In Rhondda Cynon Taf 80,000 
inhabitants in the Communities First designated areas make up 20% of the population of 
the county (RCT 2001a), and suffer a combination of poverty and social exclusion. 
Given the previous experiences of deprived communities, including that which has been 
the focus of this thesis, this radical, bottom-up approach is to be warmly welcomed. 
The thesis outlined in Chapter Five the pervasive damage that poverty has in 
relation to the lives of children, and the clear links that exist between poverty, poor 
health, low self-esteem, low educational achievement, and poor career opportunities. 
This is now accepted by New Labour, and a commitment has been made to eradicate 
this appalling situation within 20 years (Blair 1999). This is in stark contrast to the 
previous Conservative government which denied that their policies resulted in millions 
of children living in poverty and blamed social exclusion on personal rather than 
structural inadequacies. Significant government efforts are being made to reduce the 
social exclusion experienced by large numbers of people across the UK. The 
government must however give greater priority to eradicating the scourge of poverty. If 
it keeps to its current targets (even after a further ten years) the UK will still have one of 
the highest levels of children living in poverty in the EU (Palmer 2002). Significantly 
reducing the levels of poverty would be a good investment as it would do away with the
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need to provide large amounts of family support services currently provided by the 
statutory and voluntary sector.
Policy Recommendation 4: To highlight the Importance of research and the need 
to disseminate outcomes to managers and practitioners.
The past decade has also seen the government raise the importance of research
in developing evidence-based practice and clarifying 'what works' in social care. To 
ensure that practitioners and managers are more aware of the research, the Department 
of Health has published a 'Messages from Research' series of publications. Setting up 
of the Social Care Institute for Excellence (Scie) is a further example of the seriousness 
that the government and the National Assembly for Wales give to ensuring the social 
services become more focussed on delivering services that are effective. It is now 
accepted that the provision of services is based on 'good practice', on a proven record 
of effectiveness, and is grounded on the needs and views of service users. A recent 
identifiable trend is the greater emphasis now being placed on needing to monitor the 
effectiveness, both in terms of cost and quality of provision of services, and in linking 
services more closely to outcomes for children. The introduction of the Quality Protects 
and Children First Programmes initiative by local authorities in England and Wales, the 
need for new developments to include an element of monitoring and evaluation in initial 
business plans and proposals such as Sure Start, On Track, and Framework for 
Partnership are examples of this emphasis. All these initiatives and developments are to 
be welcomed although the work of Sheldon and Chilvers (2002) referred to in Chapter 
Seven suggests that social services need to give the issue of research a higher priority.
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Policy Recommendation 5: The need for longitudinal research studies.
One of the main difficulties faced throughout the review of family support
services is the limited number of studies that have been evaluated over time. The many 
references to research studies, such as the High/Scope Perry Pre-school Study referred 
to in Chapter Six, highlight the importance given to studies that show positive outcomes 
for children over a period of time. These studies, though limited in number, have given 
much encouragement to the protagonists of family-support services, particularly in the 
field of pre-school education and early years provision. Further investment by 
government and the National Assembly in sponsoring longitudinal studies, along the 
line of the 'On Track' programme is essential if families are to have available to them 
services and supports that will meet their needs effectively.
Policy Recommendation 6: Need to highlight the importance of involving service 
users in developing services
An important issue that arose from the literature review was the involvement of
users and young people in the development of services. The literature review indicated 
that for interventions to have positive outcomes and for scarce resources to be used to 
best effect, they need to be developed in conjunction with families and adopt an 
empowering approach as outlined in Chapters Four and Six (Statham 1994; Smith 1996; 
Lloyd 1997; Cutrona 2000 ). It emphasised that the service was also much more likely 
to be valued and effective if 'needs', as identified by the users were the rationale for any 
provision. Although the Resource Centre was established with this principle in mind 
and although parents from the community were involved in its development, parents 
had mixed views. Though users were regularly consulted over the services provided, 
some did not feel that their views were being sought. There was a clear conflict
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between the host agency and some of the parents. Comments from members of the 
parents' support group highlighted the resentment they felt with the reduced role that 
they were given as volunteers. They felt they were not involved in planning activities 
and events and were not allowed to be key holders. They found difficulty in holding 
meetings at the Centre (Case Study Interview 7). There were nevertheless parents who 
were more than happy with what was provided: 'I would like to express that as a parent 
I am more than happy with the service provided' (Case Study Doc. 31). 'There has 
always been great attempts made to involve everyone, to keep people informed about 
developments, and to encourage parents to become volunteers' (Case Study Interview 
8). The eventual demise of the parents support group (as outlined in Chapter Eight), 
highlights the difficulty in balancing the wishes of users against issues of management 
relating to the long term sustainability of such projects.
The issue of listening to young users is important and is discussed in Chapter 
Four. Though young people were consulted regularly as to what activities and events 
were held at the Resource Centre, key issues which they raised such as when it should 
be open, whether they should influence the appointment of staff, the availability of 
advice such as sexual health, etc, were not addressed. It would be unfair to suggest that 
the Resource Centre was alone in this matter. This is a much wider issue for all 
providers of services, and highlights the low priority that is really given to children's 
rights. The high priority given by the Welsh Assembly Government to consulting 
young people as an integral part of the Children and Young People Strategy is to be 
welcomed, as is the requirement of all schools in Wales to establish School Councils by 
September 2005. It is likely that listening to what children have to say will only be the 
first step. It may take a little longer for statutory agencies and schools to act actually on 
what young people say. Certainly the lead given by the government is disappointing, as
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it appears to have little interest in fully implementing the United Nations Convention on 
the Rights of the Child.
Policy Recommendation 7: There is an urgent need to improve the quality of 
assessments of need.
Throughout the literature on family support, there is much debate between
whether family intervention is aiming to prevent a difficulty emerging or treating a 
problem that is already being experienced. It is here that the various frameworks for 
understanding family support developed by Hardiker (1996), Little (1999), and local 
authorities (RCT 1997) (outlined in Chapter Four) prove most useful. Here services are 
developed and targeted at children and families, depending on their level of need. The 
approach adopted by Little (1999), (discussed in Chapter Four) gives a good indication 
as to the level of sophistication required of assessments if they are to identify the 
specific needs of children and their families in order for the most effective support 
services to be provided. In order to make good decisions about the best interventions to 
tackle particular problems, a good quality assessment is essential. Even services that 
are open to all must have clear focus in terms of what they aim to achieve. This 
requires careful needs assessment at a community and individual level, with services 
targeted where they can have most effect. Unfortunately there is a good deal of 
evidence to suggest that this is rarely the case in practice. SSI inspections had raised 
concerns about the quality of assessments, planning, and decision making, and 
concluded that the majority of social services inspected had poorly-implemented 
assessment policies (SSI 1997). The Children Act Now: Messages from Research 
highlighted several research studies that there showeed was little evidence that family 
support services provided by statutory agencies were matched to need (DoH 2001).
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'The more normal pattern was what might be called a 'sticking plaster' approach 
to assessment, based on what services might be in the medicine box. Families 
with complex problems were not assessed fully but were offered single services 
which happened to be available, too late, at a time when problems had become 
entrenched and required a more sophisticated response'. (DoH 2001, 119)
The government and the Welsh Assembly Government responded to the 
concerns by introducing the Framework for Assessment. Building on this development 
and the Looked After Children System, the Integrated Children's System (ICS) is 
currently being developed (these developments are referred to in Chapter Two). It is 
hoped that the ICS will support multi-disciplinary and inter-agency working with 
children in need and their families. It places the child's needs at the centre of the 
process and takes full account of parents, family, and environmental circumstances and 
how these impact on the child's welfare and development. The introduction of ICS is to 
be welcomed, though is unlikely to be successfully implemented in the manner intended 
unless sufficient training, support and professional development are made available to 
enable practitioners to practise and develop their assessment skills.
Policy Recommendation 8: There is a need to develop local family support
strategies
Given the current focus of the government and Welsh Assembly Government on
children and young people's entitlements, it could be argued that we are moving to a 
position where not only children and young people are entitled to a range of support 
services, but also their families. An abundance of evidence referred to in the thesis 
indicates that service users value and appreciate such services. Given the evidence 
available from the literature review (as outlined in Chapter Six) in relation to family
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support services, and the experience of initiatives such as Sure Start and On Track, we 
are moving to a position where we can begin confidently map out a range of services 
that are universally acknowledged as being of value to any family, and particularly 
families under stress. The need to develop a family support strategy and range of 
services at Levelsl, 2 and 3 was highlighted by Hardiker and others in Chapter Four. 
Evidence from recent inspections in Wales seems to indicate that few services have 
been able to achieve this (SSIW 2003a; SSIW 2003b; SSIW 2003c). The main problem 
is the inability to allocate sufficient resources to early, effective, and often lower cost 
interventions to support families due to the ever-increasing pressure on child protection 
services. In order to make sense of the wide range of services and interventions that are 
available and required, it is essential for these services to be mapped in a way which 
assists local commissioning agencies and providers to identify gaps in provision and to 
better target interventions. The Hardiker model as discussed in Chapter Four is one 
such framework. Serving Children Well, a joint report by the Local Government 
Association and leading associations for health and social care, recommen a new model 
for the delivery of services (LGA 2002). This report recommends that all areas 
undertake a mapping exercise of needs against services available as the first step 
towards understanding the current pattern of services and the gaps in them.
Policy Recommendation 9: There is a need to develop community based models of 
service delivery
As discussed throughout this thesis (particularly in Chapter Four and Six), for
services to be fully effective and utilised, users of those services and their communities 
need to be fully involved in the identification of need and the development and 
provision of family support services which meet that identified need (Paul 1987; 
Sparks, 1988; Warren 1997; Kendall and Barker 2002; Cooper et al 2003). The
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development of the Communities First Programme gives us an ideal opportunity to 
achieve this ambition in Wales, as the 142 Community First areas are currently carrying 
out 'audits of need' in their localities. The Communities First Action Plans should 
include measures that improve services to children and young people and give them an 
opportunity to influence services that affect them (WAG 2004). Focussing first on co- 
ordinating and developing preventive services at Level 1 (as per Hardiker's Model), the 
statutory agencies can devote their funding and attention to the development of more 
focussed, targeted, and therapeutic services aimed at tackling the more complex 
intractable family problems.
Policy Recommendation 10: There is a need to reform children's services
Given the ever-changing context, the recruitment and retention crisis, and
increasing demands on local authority childcare services, it is perhaps not surprising 
that the range of often new community-based initiatives outlined throughout the thesis 
are not being fully utilised. Social services are not the only agency that at a practice 
level continues to operate almost oblivious to this changing world, and the rich vein of 
resources that exists. Other key statutory agencies are also guilty of refusing to allow 
these new developments to influence their practice. Community Adolescent Mental 
Health Services, the majority of schools, the health services GPs in particular all resist 
working in real partnership on a casework / family level with other professionals and 
with the voluntary sector, who are often the providers of many community-based 
support services. They all appear to function in splendid isolation, both from one 
another and from the world of change and opportunity that is swirling around them in 
their communities. The few examples of multi-agency team working have been in 
relation to Youth Offending Teams and On Track projects (as discussed in Chapter Six) 
and have only been in existence for a short period. These examples of multi-agency
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working suggest that there are barriers that need to be overcome for this to occur. The 
YOT was imposed by the Home office on local authorities, which have received 
substantial funding to make them work effectively. The On Track programme was 
more bottom-up and the attraction of additional funding of over £400,000 per scheme 
per year for up to seven years proved to be sufficiently strong for local agencies and 
professionals to overcome their reluctance to joint working. Nevertheless they have 
shown that it is possible to overcome professional and cultural barriers, particularly if 
additional funding is available. There have also been a few examples of children's 
services joining with education as in Hertfordshire where Education and Children's 
Services have been combined to form multi-disciplinary teams based on the catchment 
areas of secondary schools. Rhondda Cynon Taf have also combined their Education 
and Children's Services though they have adopted a less radical approach. Despite 
these welcome developments, mainstream children's services still tend to work largely 
in their own agency silos, and inter-disciplinary working is still the exception rather 
than the rule.
It is heartening to see an acknowledgement by government and national 
associations that greater emphasis must be given to multi-agency working. The 
discussion document Serving Children Well produced in partnership by the main 
associations involving health, education, social services and local government offers an 
exciting model for the delivery of services on a community base and relies on the 
concept of a 'service hub' (LGA 2002,15). This model would fit into the Framework 
for Partnership planning principles (NAW 2000b). The report From Welfare to 
Wellbeing (Kendall et al 2002) sponsored by the Association of Directors of Social 
Services suggests that there needs to a major realignment of professional boundaries. 
The development of 32 pilot multi-agency Pathway Trusts in English local authorities,
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has certainly moved this agenda on (DfES) 2003). The Green Paper Every Child 
Matters (referred to in Chapter Two), promotes multi-agency working though multi- 
disciplinary teams based in and around schools and intends each authority in England to 
have a Trust in place by 2006 (DfES 2003).
Disappointingly the Welsh Assembly Government's response to the Green Paper 
Rights to Action (as discussed in Chapter two) only encourages multi-agency working 
and gives few levers to ensure that this will occur (WAG 2004). Though there appears 
to be widespread support for improved multi-agency working, I believe that it is naive 
to think that this will happen organically as the various agency and professional cultures 
have managed over many decades to quite successfully to avoid embracing this 
approach. Report after report has encouraged multi-agency working with minimum 
impact (Audit Commissionl994; DoH 2001). Cooper et al suggest that the reasons 
include poor communication and lack of trusts between agencies, decreasing resources, 
increasing bureaucracy, professionals guarding their own hierarchical positions, and 
repeated structural change (Cooper et al 2003, 38). Though structural changes appear 
be necessary, it would be naive to ignore the cultural differences that exist between 
different professional groups. Nevertheless, the conclusion of this thesis is that if such 
closed cultures do not change, then the full potential of both social casework and family 
support will never be realised. This will inevitably result in another generation of the 
most needy children and young people in our communities continuing to have their lives 
blighted and their full potential never being realised.
An important report by Demos, The Risk Factor, argues that the structural 
reform of the child protection system is pointless without considering the relationship 
between the child, the family, and the state (Cooper 2002). Reform, they suggest, will 
only succeed if the cultural factors that characterise the relationship between the child,
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the family, and the state are kept firmly in mind. Using systems theory, they show how 
professional norms, values, and emotional and psychological states are at the heart of 
child protection and must be factored into any reform. While the report welcomes the 
recommendations of the Green Paper, the cultural differences between different kinds of 
professionals are not fully recognised. The report argues that trust, authority, and 
negotiation should be the fundamental principles underpinning a reformed system. In 
respect of developing trust, establishing informal forums where professionals can 
discuss issues and cases which concern them, developing a capacity to understand and 
work with the different languages they use, establishing multi-agency teams who work 
together on a day-to-day basis are all seen as being important initiatives. Developing 
trust within the community by involving users in the planning process is also seen as 
important, as the child protection system is often perceived as being threatening and 
unfair. Authority, it is argued, is closely connected to trust. The ability of practitioners 
to use authority effectively derives from their position as agents of the state and it 
depends on trust. First, trust between the policy-makers and professionals: 
professionals need to have confidence congruence between their view and that of the 
policy-makers. Secondly, trust between the practitioner and the parents and children 
who they work with: if a basis for trust is lacking, authority lacks a basis for 
negotiation, and compulsion is likely to be the only way forward. Negotiation is seen 
as more than a one-off process to solve a specific problem. It is an approach that 
emphasises dialogue and discussion, even in difficult circumstances. In most child 
welfare conflict there is room for negotiation which may open up new possibilities 
arising from greater knowledge and understanding. Two practical applications of the 
three principles might be introducing:
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Confidential Space - in which families, children, and professionals can explore their 
complex dilemmas within delimited and understood boundaries of confidentiality. 
These would allow children who are concerned about their own safety to speak to a 
professional and try to resolve the issues without triggering a full-blown investigation. 
Negotiation Forum - where formal steps are taken to resolve a conflict without 
recourse to more compulsion than is necessary. This would encourage all parties to 
resolve conflict at the lowest possible level and base intervention in family life on the 
fundamental principles of negotiation.
The thesis closes at a time of unprecedented interest and apparent commitment 
to improving the lives of the more disadvantaged children and young people in our 
communities. The prevailing message established in this thesis is that properly 
developed, targeted and preventive / support services to children and families work well 
on a number of levels. Focussing on supporting families with young children reaps 
many benefits both for the child and parent. Providing services to children and families 
when problem first begin to appear can prevent those difficulties from getting out of 
control, and requiring more expensive interventions. Family support services can also 
play an important part in helping families and professionals address more complex and 
seemingly intractable difficulties. What the thesis has also shown is that such a range of 
family support services can only be used to best effect when social casework has been 
able to comprehensively assess the needs of the family, and hence help to identify, in 
collaboration with the family, those services which are best able to meet the needs. 
Thus, for both approaches to be fully effective, the thesis has shown that family support 
and social casework are inextricably linked, and need to be planned, funded and 
developed in conjunction with one another.
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